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Letter of Transmittal 

Honorable CHARLES EDISON 
Governor of New Jersey 
State House 
Trenton, N. J. 

Dear Governor Edison: 

Trenton, New Jersey 
July 14, 1942 

It became evident, soon. after I undertook to examine into th~ affairs of 
the New Jersey State Highway Department upon your order, that the full 
benefits of such an examination could not be realized unless investigation 
into possible irregularities were supplemented by a comparative study of 
the administration and organization of the Department. Such a study 
might serve as a basis for a sound reorganization of the agency and the 
taking of appropriate remedial measures. 

After thoroughly canvassing the State, I concluded that the man best 
equipped ·to undertake the administrative study was Mr. Sidney Gold- , 
mann, who had been asked to join our staff. Mr. Goldmann had already 
rendered distinguished public service to his own City of 'Trenton. His . 
training and experience in the law and in public administration qualified 
him for the very important study i had in min_l'.l. 

To aid Mr. Goldmann, I was able to persuade the New Jersey ,State 
-Chamber of Commerce to lend us Mr. Thomas J. Graves, who had been 
· doing research work for that·body, and was thoroughly familiar with gov-
ernmental affairs in New Jersey. 

. Messrs. Goldmann and Graves devoted practically all of their time to 
gathering the information for this report from the middle of August to 
December, 1941 .. Mr. Graves was obliged to return to his regular duties in 
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December, but has sincefevoted such time as has been available to him 
in the preparation of th report. For the past six months Mr. Gold-
mann, at a great sacri ce of his personal practice, has devoted an 
enormous amount of tite to completing the research work and to 
the actual writing of thi · volume. 

Since I have not contribu ,ed to the research or composition that has gone 
into this study, I feel free fO say that I believe this to be the most complete 
and usable study that ha~, been made of any New Jersey department. I 
believe that it will be di cult to find a more ably conceived and con-
scientiously and skillfull executed study of any State highway depart-
ment. 

I am sure that this volume will constitute both a reservoir of data and in-
formation, and a model fo highway officials, and students of administra-
tion everywhere. 

I think that it is proper t express my appreciation in ,this place for the 
work done by Mr. Goldma n. The report testifies to his untiring devotion 
to the task that had been ssigned him. He is entitled to the gratitude of 
the New Jersey comm unit for this definitive work. 

Respectfully yours, 

ROGER HINDS, 

vm 

Gov.ernolf"s Examiner of the N,ew 
Jersey State Highway Department. 
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Preface 

An investigation of the New Jersey State Highway Department would 
be incomplete without a thorough study of the department in ~tion. Re-
alizing this from the outset, the Governor's Examiner of the :New Jersey 
State Highway Department, on August 15, 1941, designated Sidney Gold-
mann, Esq., to take charge of and conduct a systematic and complete ads 
ministrative study of the entire department. 

At the request of the Examiner, the New Jersey State Chamber of 
Commerce granted a leave of absence to Thomas J. Graves,, for four 
months, beginning September 1, 1941, for the purpose of assisting Mr, 
Goldmann in this administrative study. 

The study originally contemplated sections dealing with the history of 
the department, its place in the State administrative system, the organiza-
tioil of the department, the work of the department, personnel, finance, 
the rule-making powers of the Highway Commissioner, his quasi-judicial 
functions, and the department and the courts. This tentative outline had 
to be modified as the study progressed because it was discovered that 
some phases of highway administration were more important than others. 
Certain subjects which seemed important at the beginning assumed their 
proper proportions during the course of the survey .. 

More than one hundred conferences and interviews were held over a 
period of three months. These included every highway official as well as 
numerous · State officials whose duties bring them into contact with the 
Department. Correspondence was conducted with each of the forty-seven 
other State highway departments and their report.s studied ·for helpful 
suggestions and an understanding of highway problems. The annual re-
ports of the New Jersey department from 1918 to date were consulted 
extensiively to the same end, as were the minutes of meetings held by the 
:E(ighway Commissioner since he took office on April 30, 1935 .. 

A fairly complete bibliography was prepared for the purpose of re-
viewing the literature in the field. This included the transcripts of com-
mission and committee hearings, among them the inquiry m3:.de by the 
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Abell Commission in 192 -1930 and the report of the National Institute 
of Public Administration hich grew out of that Commission's efforts. It 
also included the original Princeton Survey report on State government 
and administration. 

The entire body of le islation on highways since 1891 was analyzed, 
including .all related statu es which have some beai;ing on the subject. 

A special trip was ma e to Washington to consult with officials of the 
· Public Roads Administra ion, Federal Works Agency; the staff of the 
Brookings Ins,titution; t e National Resources Planning Board, and 
others. ' 

It is believed that thi is the first work to present a comprehensive 
picture . of the administra · on and organization of a modern State high-
way department. Other tudies have emphasized the historical back-
ground or the technical as ects of the worlr of the department under con-
sideration. Only a part o the National Ins,titute of Public Administra-
tion and the: Princeton Su vey reports was devoted to the State Highway 
Department. The main o ject of these works was to survey the entire 
State government. This v lume is intended to give the reader a complete 
picture of the New Jersey\State Highway Department as it was at the 
close of 1941. 

The writers wish to ac mow ledge their great debt to the many public ' 
officials, administrators, h·ghway engineers and others who gave so gen· 
erously of their time and en rgy to assist in this survey. This report could 
not have been written with ut the wholehearted cooperation shown by the 
State Highway Commissio er, the State Highway Engineer and the sev-
eral executive heads of the New Jersey State Highway Department. 

Our appreciation mus also be extended to Roger Hinds, Esq., the 
Governor's Highway Depar ment Examiner, who originally directed that 
the study be instituted. is enthusiatic interest in the project has re-
mained constant from its in eption. 

Special appreciation is due Clark C. Vogel, Esq., for his research as-
sfatance in the various leg· l phases of highway administration; to Law-
rence H. Wendrich, Institu e of Politics, Indiana University, who assisted 
during the formative stage of the survey and prepared certain compara-
tive data on other State hi hway departments; to Commissioner Thomas 
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H. MacDonald, Commissioner, and Mr. H. S. Fairbank of the Public · 
Roads Administration; to A. Lee Grover, Chief Clerk and Secretary, and 
Marvin L. Howell, Chief Auditor and Accountant of the State Highway 

_ Department, who served as constant :sources of important information, ad-
ministrative and :financial; to Walter Kidde, Chairman of the Cost of Gov-

- ernment Committee ( a former member of the State Highway Commission) 
and Alvin A. Burger, Director of Governmental Research, both of the New 
Jersey State Chamber of Commerce; to Vincent Lanigan, Head Clerk in 
the Administration Divisi(?n of the Highway Department, for important· 
statistical information; to John Madden of the Survey and Plans Bureau, 
who drafted the division organizational charts appearing in this report; 
to Peter Cimbala, for valuable secretarial assistance, and to Anna Shea 
Manion for aid in typing some of the chapters, both of them members of 
the department; and :finally, Mrs. Joseph E. McLean who prepared the 
index. - -

We alone, however, are responsible for any errors or omissions and 
for the conclusions reached. 

Trenton, N. J., 
June 30, 1942. 

XlX 

S.G., 
T.J. G. 



CHAPTER I 

HISTORY OF THE NEW JERSEY STATE 
HIGHWAY DEPARTMENT 
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CHAPTE,R I: 
• . . - ' l l ,-

'HISTORY OF THE NEW. JERSEY STATE HIGHWAY 
DEPARJ'MENT 

The' interest of New Jersey in the increasingly iIµportant problem 
of highways may _be said to have begun with th~ passage . in 18911 

-of a law providing for State .aid for· coimty ~d :niunjcipal road im- -· 
_provement,1 and with the creation in 1894 of the office of State Commis~, 
sioner of, Public Roads. 2 This action, represented the. fir~t move in "the 
entke mtt~on toward 1ce,:itraiized control of .p.ighway~ developme:µ.t. ' ', 

, . There 'had been som~. tendep_cy toward n~tional and 'state ce~traliza-
tion of -highway administratio~ in,_ the early. days of the· Republic,-:--a 

,- period that witnessed the building of the 'famous· Cumberland Road, 
· · from· the Potomac to - the Ohi~ River, 1 µnder Federal auspices. The 
. suc~ssful development ,of :r;ailtoad transp1ortation '~arked the end of. · 

this trelld, however. The, Dark Ages in · American · highway history 
began> Highw:ay work was given over very, largely to cou;nty,' town-
ship and ·subordinate road district ·control. Bl:ld. r~ads ·and poor high-
way ad.J;ilinistration were,the common experience o~ the American public 
for more th~ ,half a century precem,'ng the 1890;-s. . 

F. The' reasons for_ t~is ~-tate of affairs have, been SUI?~arized as fol-
lows: "The excellence. of the railway system and the extensive water-
ways; long famili,arity' with bad roads ,a,Ji.d the indifference of' the puplic 
·generally ·and _ especially highway. officials; the· lack of appreciation . of . . ... . .,. . . , } 

the ,social, commercial and economic value· of good roads and the fear 
_ of increase_d taxation, especia1iy on the part of -the farmers;· the waste-
ful and -inefficient system of payment of - road. taxes· in lab.or; and 
:firially, very i_ meager general knowledge of the, practical necessity of 

· good business methods in highway· con.struction and niaintenance.m 
\ ' . . ' . . . ·. ·~ . . 

The . movement · back. to centr~lized. highway administration · began 
-about 1890. The widespread . popul~rity of the bicycle brought about 

-. 1 Permanent ItnproVement R~ad Act of April 14, · 1891, -P._ L; 1891, p; 371!. 
2 P, L. 1894, c. 7~, p. 409. 

· 8 Highway Administration and Finance, by Thpmas .R. _Agg and J~hn E. Brindley, (New . 
York, 1927),, p, ?5, , , · ' , . · . _, . · ' 

\' , 
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a' growing public senti ent in favor of improved· highways,-:-a senti-. 
ment which increased ,, "th every year until the advent of the auto-
mobile, when the so-call d good roads movement acquired it8 present 

. significance. · ·· · 

The inequitable plan of highway ta.x"a,tion :which pre:vailed generally 
throughout the country ·n l1s90 was the 01:1-tstanding 1 economic reason 
for inaugurating the po icy of' State· aid. • Under the system of local 
management of public , ighways1, the ta.x, bur,den; for road purposes 
res,ted alm9st entirely :u on farm property. This not only resulted in 
an unjust distribution of the burden, ,but in inadequate .'revenue to con-
struct and maintain pro , er roads and bridges. There were other con- . 
siderations. which led' to the institution of State aid, not' the least of 
which was. that t.he new traffic conditions gave rise to more difficult 
problems; of road const uction and maintenance beyond the limited 
abilitr- of local officials t d,eal with in satisfactory .fashion. In many 
places, .highway taxes w re paid for in labor; it can be readily 11nder-
stood ho,v this resulted in 'a condition. which .rendered State adi~n · 
essentiaL' . . . 

' . ' ' I . ' : ' ' C •• 

. The New Jersey , Stat · aid 'law of 1891 was the first enactment of ' 
. 'its kind in the United' St tes. It' duly noted tb.at ''public roads in this 

State. have :heretofor.· e1 beet· built. and m .. a. inta.ined ~olely at, the e~pense 
of tl).e respective townshi s in which they are located," and then made . 

. provision1 for pa.yment fr·· tm .the Stat.e t,reasury .o.f one:t. hird of the cost.' 
of road improvements a thorized by the various Boards of Chosen 
Freeholders "within the imit, at present of $75,000 per, annum." · It 
fU:rthe:r provided-for the raismg of money by bonds .:for the improve-
ment of township and c unty ·roads; abolition •· of the office · of road 
overseer; and the paymen of road taxes money. This' brief law of 
EUXteen sections•. put' an e d to the road labor tax and established a. ' 
cooperative plan·. of fl.nan ing highways embracing the: St~te, subordi~ · 
nate governmental agenci~s, as well as the abutting property owners. 
The 1~91 act wa~ the fir t of a 'number of similar stat:utes, each one ' ; 
extending· still . further t . e scope of the State aid prograni and: the 
supervision and control o the State government over the carrying out 
of this program. 5 

4 Agg and Brindley, .oP- ,cit., p . 37-38. 
, . I , ; -

5 P. L..1895, p. 424; P. L. 19 , p. 145; P. L. 1905, f!- 94; P: L. 1912, c. 395, p. 809; all 
· as amended. 
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.The act of 1'894 providing for the appointIUent·of a State·Commis-
sioner of Public Roads, required t4at the office be :flll,ed "by some suit-

·. able pers<;>n nominated· by the Governor and confirmed by the Senate,'; 
foil. a· three-year term. . . The 'State. Com:miss~oner of Publfo ·Roads was 
required ·''to perform all the duties with respect to the pu,°Qlic roads· 
of this State. whicl;L are now by- ia~ imposed upon the President· of. the 
State Board of Agriculture,, and to collect such data with respect to 

· the construction of permanently-impro:ved roads as he m~y think· wilJ'. 
subserve the interests. of the public, and to report to. the Legislature 
what roads are constructed with State aid for the year ending on the· 
next preceding th:irty~first day df December, and the amount of their: 
cost, and, in general, the operatio~s of his office ·for such year."li This 
statute, following closely upon the heels of the act . of · Congress' 
creating th.e Federal Office of Road Toquiry, predecessor to the Bureau 
.of Public Roads, gave_ impetus to 'the creation of. centralized highway 
agencies · in, other States. s. · · · · . , · 

· · It will be. seen· that this early legislation fonded to give all pos-
sible repogn1ti9Ii to the ·existing theory of loc~l self-government . in ' 
highway- affairs: . Like· the Federal Secretary of' 0 Agriculture, the Com-

0 m1ss10ner was limi~d · in· his duties maiILl.y to. the ~ollection and .dis- . 
semination: of data relative to the construction ·of permanently improved 
-roads; in 'aq,dition, he was to supervise th·e use of State aid funds by 
the local· governmental agencies. . . 

. By 190:6/the p;oblem of the mo~r vehicle had become important 
enough to, gain 'the serious attention of the Legislature. . The result 
was the passage· of an act0' defihlng . ~otor vehicles, . regulating their 
construct(on, equipment, operation and use of -the roa<;ts, ' and·· setting 
up a Department of. 1\fotor Vehic~e Registration and Regulation. The . 

. act fixed the. amount , to: be charged, for liceris~ and· registration fees 
. -----,,·•, ,· -. ' \ ·_,( . y· 

!l P. L. 1894; c. 7-5; i• 2. 
. . ~ ·:r Act of March t 1893. This act app;opriated ten thousand dollars to. enabl~ tlie Secretary 
-of ~griculture to make in<J,uities in regard, to the systems of _road management throughout the' 
Umted States, invest~gate the best methods ofroad building, prepare publications suitable for 

· distrib~tion, and assis_t the agric~ltur_al colleges and experimental stations in disseminating in-
format10n on the subJect,of PiUbhc highways'. · · 1 , 

S See, Preliminary Report of the Select Committee to Investigate the, Executive Ag!!rncie.s .. 
of the Government, 1937, Senate Rep~rt ~o. 12?5, 75th Cong., 1st Sess;, c. ·YIU, p. 352. · 

9 i i.1~fi6, c. 113. 

), 
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and provided for penaltie. for violation of the act. Section 37 declared 
that .all monies received rom fines, penalties, registration fees, license 
fees, or. otherwise, under the provisions of the act, weve to be turned 
over to the State Treasu er "to rbe appropriated annually to the Com~ 

. missioner of Public Road , to be used as a fund for th~ repair of the 
improved roads througho t the. State.'/ · · This is the first example of 
"dedicated". highway fu,n s in New Jersey, and represented . an. im-

po:: :: :p:::::~;:::g~lace in 1:09 wiili the. creation of.a 
State Rig. h. way .Co. mmissi _n, consistiiig of ·t.he Gove. rnor, President of 
the Senate, Speaker of t · House of Assembly, and the Commissioner 
of Public Roads."'0 The . embers of the Commission rec~ived Iio com- I 

pensation for their servic~s. Originally, the fun~tion' of the O~mmis- . 
sion w~s limite,d to supe~vising .the prep~ration by ·the Comm.is,sio~er 

· of P~bhc Roads: of a map fr an ''Ocean Highway" from Atlantic High-
1.an'ds, t .. o Cape. Ma.y,· t·o.· fo.·low "as far .as.pr.acticable' the a.:vailab. le ··an.d 
convenient improved road now constructed, which route s•hall be as 
near the ocean front aw is racticable." By a,n act passed in 191011, the 
Commissioner of Public ·~oads was authorized to repair and improve 
this ro .. id, o·r. any part the.r of, with the approval oft.he Com. m1.·ssion. an·d· 
to expend $50,000 from m. tor vehicle fees for thi~ purpose.12 . 

' " ,1 . . ' ' 

· In, 1912 the L,egislatur .. passed· a highway law of .outstanding im-
portance.. The· Sfate Highf ay Comm:rssio:ri was authorized and directed._ 
"to establish what shall ~e kno"7'n .as the State Highway System; a 
comprehensive·scheme of rpads, . .improved o~ unimproved, and of routes 
for roads unbuilt, which s, all be ultimately a continuous or intercom~ 

1op_ L. 1909, p. 51; sec .. ;1.. 
11 P: L. 1910, p. 343. 

. . 
· 12 P. L. 1911, c. 114, p. 164, su, plementing P. L. zyo9, p. 51, provided for .the prepa~tion 
of a map of the "Delaware River Drive" by the Commissioner 1 of Public Roads under the 
direction-of the State Highway C mmission, from Trenton north to the ,New Jersey-New 
York boundary, "which route shall e as near the Delaware River as practicable." P. L. 1913, 
c. 173, p. 300, supplemented this I by providing for th.e· extension of the Delaware River 
Drive soutb'.ward from Trenton to ape May City, and P. L. 1912, c. 229, p. 372; authorized 
and directed the State Highway Co mission to lay out and construct the •route from Trenton 
to the New :Yark line. ' 

\.. 
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municating system of improved State highways through the · State:''13 · 

This system was not to exceed 1,500 miles. The statut~ recognized the· 
.. State Commissioner of Public Roads as head of the State Department 

of Public Roads and gave him plenary powers :to administer th~ affairs 
of the agency. He _ w:as. directed to take charge of the construction, 

. improvement, ~aintenance and: repair of the 'state_ h.ighways, assisted 
by a State Highway .Engineer, .Division Highway Engineers and sub-
ordinate clerical and engineering assistants·. . 

' I. • < • ,· • ' ' • 

,·The 01912 statute also established a S.tate Road. FUi:ld comprising 
· appropriations ma:de therefor by the · Legislatur~, receipts, from motot 
yehicle licenses and -certain fines ... Expenditures·- from this fund were ' 
li~ited to. th~se for the extension, construction, -maintenance and repair 
of State highways; for · State aid. to· countie$, and niuhicipalities; and 
for the m~int~hance :and administratj.on of tp:e State Departme,nt .of 
:Public Ro.ads.· 

The plan: fo~ the' proposed State Highway Sys~m was ~ompleted 
by the State Commissioner of ·Public Roads pursuant to t.he provisions 
of the 19<1~ act/ and_, submitted fo,_ and approved by the Commission "in· 
'1913 .. It WR-Ii! proposed to take over the roads· in, the system, in three 
i:r_istailments of about :five hundred m_iles each. :Accordingly,: th_e· State 
I;tighw;iy Commission was -authorized to t~ke over the ::first installment, 
and $250,0,00 -was appropriated, for the further. improvement, m,ain~-
nance and . repair of · these roads.14 .. : · · 

.! 

·. As a ,rn,atte_r of fact, none of these roads was taken_ over by''the . 
State, either for construction or maintenance; However, convict labor 

... \ . . ' . ' 

- camps were set up in 1913. and :succeeding years under. direct State 
' . ' 

13 P~'L.1912, c. 396, p. 828., s. ,1. Section: 2 p~ovided that "It is the- intent of this ai:t that 
the State Highway System shall include: such roads, highways, turnpikes or, toll roads as may 
be later acquired, or any parts or portiens thereof as now are or will form, J,nain-traveled 
roads, of reasonably direct route between_ the coimty~ seats of the -several counties of the State; 

. existing improved • hig.hways being -chief lin,es · of· travel be~ween seaside resorts and. large · 
· centers of population; important· roads . affor:ding outlets at the boundaries-of . the State for , 
which, in_ the judgment of the Commi~sionJ by the character and amount of travel upon them .. 

· are in repair _and maintenan!=e costs an inequitable bur.den upon local districts and fall properly·,' 
in the State Highway System; the Ocean Highw:ay and the Delaware River Drive."· In. taking 
over ,any road as a State highway·, the State Highway Commissipn was to be guided .in its 
decision "by. the character and amount of travel thereon, its consequent· relative importance 
in the sy~tem and with due regard to thi,: mileage o,f roads heretofore improved'in each COiUnty 

· and to the burden of maintenance and repair- costs therein which it ,is- the intent of this act 
to relieve'' (s. 4). ·· · · · · · · '" · · · 

.14 P. L .. 1913, c. 275, supplementing R. L; 1912, c. 396 .. ' 

J' 



supervision, and several sections of highwaY, were thus built by, the' I ' 

State in collaboration wi h the counties. 
. . 'n , 

Wh~n' the Fede~.al g· · eriim,nt renewed' its early in,terest ifr, good 
roads by the passage .in 916 ot 3:ll act- offering Federal funds in aid 
of· highway' construction, 5 the New Jersey Legislature authorized the 

. State Commissioner, for and on behalf of the ·State,. to apply tq ari.d 
enter into contract: with the government of the United . States or any , 
official thereof for .aid -in r<:>ad work, and ;with the governing l;>odies pf 
counties . or 'other suQ<livi ions of t;he State for the doing .of such work · · 
with the aid of the State nd · of the Fede~al government.· This was the 
beginning of. a long ·perfo of cooperation. b~tween. the, State ,and Fed- , 
eral .governments in carr 'ng 'out a constructive and ~aluable program 
of road improvement in .N w·J~rsey. .. . . , 

Although, as has been noted in conn,ection: with the !9).2, ·act, New 
Jersey already enjoyed a orm of' centralized State highway administra.-' 1 

.tion,. the logical and de ite step .of. es~blisltlng an inte~a~d 'S~te 
Highway Department wa taken in 1917. The 19·:l,6 Federal act had 
directed the ,-Federal Seer fairy of Agriculture to 'cooperate with S~te., · 
kigh;w.ay departments; an . a 'subsequent: statute specified that these 
.departments must have " equate powers" and be· "suitably equipped 
and organized;'' , The in' :stence was upon a strong, central ,highway 
authority, capable of deali g with the problem h:i' main highways. 

The 1,917 st~tute16 est · blished a, State: High~ay , Department to be . 
governed by .a ,· State J.[ig ~ay · Co~mission of\ eigh~ · m~mbers; two . of· 

I whom 'were required to ' "qualified and cnmpetent engineers." ,' The 
' Governor· was 1designated s, a member eaJ06[ficio. '' Member~ pf the, Com-.· 

. mission were to be appoi . d by the Gover:iior by and ~ith the advice · . , I . . . . " . . . 
and consent of the. Senate, two for one year, two for two years; two for 
three years and ·two for f ur years,, with, two membe,rs to, be appointed ' 

· annually thereafter for a, erµt of four years; The Governor was ~ven 
' the power "to sumpia.:rily r move any ora'.U,members of the Commission." 
' The mein:hers were' to se e ,vithout compensation. 'fhe Commission ·, 

organized ye,!l,rly with. the lection. of a chairman and .the appointment · 
of a secretary who was to e, an employee of the Department. The Com-. 

· 15 Act :of l'fNy '11, 1916. · 
16 p, L. 1917, c. 1·5. 

\ 
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mission was to hold U:o les:s than twelve stated meetings each, year, the 
m~tings and the minutes thereof to .be open to the public. · 

, . ·T.he salary of,,each Commisi;,i~n:e~ w~s· fixed .at $4,000 a year by P. L.' · 
· 1921, c. 336. Under the provisions of P. L. 1923~ c. 6, the salary .was· 
raised to J7,5oo',: and th~ membership reduced from eight to four roem-

, hers, two being appointed: for :two years and tw:o for four · years, with 
: two members 'to b~ al?pointed biannually for· f<?ur years t~ei:eafter. No 

more than two members could. belong to the· same political party. The 
Gove1c1or's power of removal ~as limited to neglect of dJity: .or mis-
conduct in office of any member, upon charges and after public hearing; 
. ,· Amo~' its other duties, the Commission was 'charged witli the' sel~-

' tion of a State Highway Engineer, who wai:. to be "a qualified and compe-
. tent engineer,. who has had a,ctual e~perience in ,.r,oad and bridge con-
struction and maintenance." His term of office was five years, and his 
salary was to be fixed ·by' th~ Commission. TJ;te Com_missi~n ,vas also to. 
select an'Assistant State Highway Engineer with the same .qualifications 
as . those prescribed for the State Highway Engineer. His: salary was, 

' to be :fixed by the boa~d and his teriµ of office was five years:. The Com: 
. mission was a;uthori~ed to summarily ~emove the State Highway En-
gineer or the Assistant _Sfate Highway Engineer for ~~use a~r hearing . 

. When''the State Highway Cominissfon ·was reo,rganized in, 1~23 and 
the number of members: reduced to fo~r, the terms of the State; Highway 
Engineer and Assi~iant State Highway Engineer were changed to,.four · 
years, the o:ff}ce of th,e then St3:te Highway . Engineer terminated and 
declared vacant, and the office of the· Assistant State J;Iigh.way Eri.gin~ 
dealared at an end within ninety days after tlie act (P. L.' 1923,..,c. 6) 
becaine Jaw, subject to his,. reappointment in the discretion of_ the Com-
• - ,I ; •. I • • 

mission .. 

· By express 'provision. of the 1917 statute : ( s.e~ti()l'Yl,- 8), the State High- · . .r , . . . . . . 
way Departlll.ent · succeeded · to and. was. to exercise all the powers and 
perform all the· dl!,ties conferred or charged upon the State Commis-
sioner of .Public: Roads or the existing State Highway Commission by, 
virtue, of, any existing laws/_anp. was~ given. full control and direction 
of all projects and work on ·State 'highways. - The work of 'the Depa~ 
ment was· to be performed uruler 'the State_ llighwll,y' 0!)mmi~ion,, ."which 
shall. have . all power :Q.ecessary therefor without recital -in detaiL". A . . . . . . . . 

, ( 

• I 
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majority of the- Commis~si n was necessary for a decision; in the original 
1917 act the Governor co ld cast the deciding vote in case of a tie, but 
this provision was1 eli · ated when the law was amended in 1923.11 

The State Highway Co mission was further authorized) to formulate 
and adopt such rules an regulations, and prescribe duties for. the con-
duct of the business, wof1 k and general administration of the Depart-
ment, its· officers and emp oyees, as were necessary. ' 

This act also preserv d the idea of a dedicated highway -fund first 
found in the 1906 statute Section 13 declared that ''The_ funds provided 
to meet lawful expendit re8 appertaining to roads/ as required under 
this act or any other la , shall constitute a State Road Fund.", The 
fund was tO' include all a propriations made therefor by the Legislature, 
as well as the receipts fr m motor vehicle licenses, any State tax levied 
for , that' purpose, Feder~l aid and other contributions, sales of con-
demned property, and fi1es, penalties or_ damages· for violation of a:ny 
law providing for the prolection of roads. · . · . _ . 

_ At the s"ame time that· t- pass~d the_ statute' establishi~g a_ st_ ate_ High~ 
way Depart111ent, the Le. islature also passed "An Act to establish a 
State Highway System, a:rtd 'to provfde for the improvement, betterment, 

_ reconstructio;, resu-r-facin11 lc, ma·i-nt_e_ n.-ance, rep-air_- __ an-d re-gulat-io_n of t-_he 
, use thereof.ms This act 1 "d ou;t fifteen routes, the roµtes'being describ~d 

by their;respective termin 1 points and as, running through c~rtain inter.-
mediate -municipalities .. '-, .· he Legislature. provided that . the roads "be 
as short. and direct as prfcticaQle between the .points: specified, due re-

g-a-rd be.in·g--ha-d_· for·:. the o[he-r requirem-ents of- th-_e a.ct._" __ · Al·t_ h-oug_h_- the. State Highway Commissi n was given, the power to make use of exist~ 
ing highways wherever' it was convenient. so to do,- it. was 'authorized 
to lay out, open and imp ove new roads over acquired rights of way, 
and further, to "lay ~ut r utes in continuation of, connecting with, or 
in addition, to the routes hove. specified;''-a most important provision; 
as later experience prove , · and one that gave the Commission a very 
broad power .. ·_ 

The L~gislature added routes to the 1917. system from time to time 
until 1927, when a revised sys,tem, as will presently-be noted, _was estab-

' . 

17 P. L; 1923, C. 6, s .. 4, amendi g P. L. 1917, C. 15, s. 10 .. 
18 P. L. 1917, c. 14. 

I ' 
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lished. The :first route added was Route 16 in 1921, followed by Routes 
• I . • , • 

17 to 20, as well as several extensions, such as Route No. 1 Extension 
and the Camden ·Extension, and unnumbered routes. The routes not 
taken over before l,927 and not included in the 1927 system are not now 
in the State Highway System. Actual construction on the 1917 system 
began in 1918. 

Besides. enacting the two laws respectively creating a' State Highway 
Department and establishing a State Highway System, the Legislature 
also passed an act providing for the assessment, levy aild collection,• for 
a period of five years, of a tax on all real and personal property amount-
ing to one mill ·on each dollar of assessed valuation. The tax was to be 
assessed, levied and collected as other municipal· taxes1 were and was 
eventually· to be paid. over·· to the State Treasurer to be placed in the · 
State Road Fund.19 ' 

\ . 
The highway .construction program which ·was to·· reach its peak in 

the period from 1927 to 1932, began about 1923.. It was. preceded by 
the authorization of a $40,000,000 bond issue to meet the cost of "con-
structing, improving, reconstructing and rebutlding the State Highway 
~,ystem,as _now auth;rized by- law, or portions thereof; including bridges 
.thereon which are a part thereof."20 Bonds were to be issued from time 
to time as funds were required, but in no grea.ter amount than $8,000,000 
in any calendar year. Proceeds from .the sale o:f. the bonds were to be 
held by the State Treasurer in a separate,fund, to be known as the 
"State Highway Fund." In order to provide funds for pa~ent of 
interest and principal o;u these bonds:, a tax was to be · assessed, levied 
and colle.cted, beginning with 1923, on all real and ·personal property 
i:n the State, .the tax'to be i{ot 1ess, than. one• mill on ea:ch dollar of 
assessed valuation :in the years, 1923 to 1927 inclusive. . . 

A110ther bond · issue ·ias authorized in 192721 in the amount of 
$30,000,000, "to pay fo;r the cost orf constructing, improving, ;econstruct-
ing and rebuilding of the .State Highway Syisfom, including bridges, via-
ducts, tunnels and rights of way as parts thereof." As in the case of 

19 P. L; i917, C. 16. 
20 P: L. 1922, c. 262. The bond 'issue was approved by the voters at the General Election 

held in ,November 1922. 
' 21P. L. 1927, c. 181. The bond issue was ·app~oved by the v~ters at the General Election 

held in November 1927, • . , . · · . · -



10 

the 1922 issue, the borid roceeds were to be h~}d in, a separate "State 
Highway .Fund," and a ax was to be assessed, levied and collected to 
~eet the pri~cipal and t,nteres~ on the bond~:: The Legislature.· pro: 
v1ded that . th18 tax, together with. the one levied under the 1922 act,. 
was not to be less than bne mill on each dollar oLassessed valuation 

i~. th·e .. years.· 1.'928. t.o· .1933l. inclusi.ve ·;··· any su. 1:·p·1··.us, above w. ha·.· t was, nee.ded .. to meet the interest and inking fund charges on the two issues was to. 
' be placed to the credit o the State Highway Fund and used for the 

construction, imp~pveme . , reconstruction and rebuilding of the State 

!;!;!;:.Y Sy.~tem •sr·.·~1 e.,d· in··.1921, inclu.· mng.· .b.ridg.es.1, vi.aducts •.nd 
' Because' of the r gro ' . I g' criticism of the legislated State 'Highway 

S,ystem, which was no Ion er adequate for. tlie rapidly incr,eru~:ing volume · 
of traffic, the Legislatu;re 19 .. 26, requ. ested the State.·. Highway Depart-.' 
ment "to study .the high.Jay problems .of the State and; suggest a more 
comprehensive s,ystem, cl.a· sifying same as primary and secondary. roads, 
and give approximate esti ated costs of constructing each of si;i,id roads 
,that has not, been constr cted.m2 The State Highway Engineer pre-
pared a plan for such a Si stem and reportedthereon to the State High-
way Commission; 23 . The Commission made extensive changes, in. the 
plan and fi11ally presented a report· to1the Legislature on a proposed sys-
tem consisting of primar roads only, approximating 1,900 miles, in · 
length'. 24 The Legislature, in turn, ma<;le extensive changes in the Corµ.-
mis,sion's recommended pf an and adopted a State Highway System, 
consisting.of 42 routes. 25 As in the case of thel 1917 system, .the Legis.-
la.~ure a.gain specified that h. 'erout. es: be as sh.ort .and dtrect asp. rac .. 'ticable 
between. the points specifi d; and that the Comniissi9n might use exist-
ing highways wherever convenient, but could lay :out, open .and improve 

·. new roads over acquired rights-of~way. The 1927 · act continued the 
power originally giventhe Commission in 1917 of laying out "routes in 
continuation of, ·connectin with, or in addition to the routes" specified. 

22Senat.~ Concurreint Resolutio , No: 3, Febrnary 8, 1926. 
, 23 Repo;t of the State Hig.hwa Engineer to the New Jersey State Highway Commiss~on, 
(Trenton, 1926). . , . . , .. ·. ' · ·• ' . 

24 Report _of the State Highwa ,Commission pf the State of New Jersey tp th~ Ne.:V J~r-
sey State Legislature of 1927, (Tre toh, 1927). , , , , , 

25 P. L. 1927, .c. 319 (Revision of 1927). The several plans of the Highway Engineer, 
Commission and Legislature are di atis~ed at pp. 350c354, post. . . · ' . ·. · · · 
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In order. to pay for the establishment of the State Highwa;y System 
set up in the Revision of 1927, the Legislature provided that the fol-
lowing revenues be used for that purpose : the balance of the $40,000,000 
bond issue of 1922 ; re:t'enues from the gasoline tax imposed by the Legis-
lature in. 1927 ;26 ·F·ederal aid fundS!; motor vehicle receipts ( aft~r. certain 
deductions:); and the· excess, from any tax levied pursuant to the pro-
visions of the 1922 and 1927 bond acts, 26" • 

. Another bon.d issue was authorized 'in 19,30 in the sum ~f $83,000;ooo 
for the "construction, improvement, reconstruction and I rf building of 

·. bridges, tunnels, • viaducts, · underpas:s:es, , o'verpas,ses and approaches •. 
thereof,· for rights of way, and to> pay the public share of the cost of 
~liminating railroad grade crossings, in the improvement of Statehigh~ 
ways; and t~ pay the public share of the cost of · eliminating railroad 

· grade crossiµgs on)1ighways other.than S,t~te highwaysi.'' $18,000,000, 
of these bonds was reserved .to pay the State's share of the cost of grade 
crossing e1ilninations o:ri highways , other than State highways; at the 

. ratJ of $2,000,000 a year. ·The balance of the is:s:iie was, to be·used for 
· the improvem~nt of State highways, at a rate not to exceed $18,000,000 
a· year. 27 , Bond proceeds for the improvement of State highways were · 
to be kept in the "State Hi~hway Fund'' and' tliose for grade crossing 
eliminations on other than State ·highwayS in a "Grade Crossing Elimi-
nati<m 'Fund." Receipts from the ta~ on motor vehicle ,fuels imposed by 
P. L. 19'<£7) e. 33¼ were. to be used to meet the sinterest and, principal 

' . .I . ,· . i . . ' 

payment, requirements on the bond is:sl'l.e, and if these were not sufficient 
or available for! that purpose in :any year, then and in that case·a tax 
was to be assessed, levied and collected on all real and personal property . 
in the. State sufficient to meet the debt service . 

. · . A study of the State Highway Department was made in the course .'of 
, a· survey of the orgliniza.tion and administration <?f the Sta'.te government 
of New Jersey conducted ,by the National Institute of Public: Adminis-
tration in 1929, pursuant to a joint resolution of the' Legislature. 28 The 

26 P. L. 1927, c. 334. 
2aap_ L. 1927, c. 331. 
27 P. L. 1930, c. 228.' The bond issue was approved by the voters at the General Election 

held November 1930. · · 
28 Legislative Joint Resdlution No,. 3, March 12, 1929. Report on a Survey of the Organi-

zation and Administration of the State Government of New Jersey, National Insti~ute of Pub-
lic Administration, (Trenton, 1930). · · ' 
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survey criticized i-independent position occupied by the State 
· Highway Departmel}t i the administration of the State government, 

and noted that the De atjiment as then constituted was practically a 
self~contained unit, with its own fiscal year (the calendar year), its own 
complete accom;iting sy tem, and in charge of itsr own budgetingi with 
neither the Governor n r the Legislatui-e passjng upon its annual ex-
penditure proposfl,ls. · T e survey recommen'.ded various changes in the 
internal organization o and the' methods used· by the State High'fay 
Department, for .the pu pose of making it part of an 'integrated system 
o.·f State gov.· ernment in J hich.· th.·e. G6vernor is t.he responsible and direct ' .. 
head. It also~ recommeijded reorganizing the Department to the extent 
of coordinati~g its wor1f with other public works functions,. 29 . It was · 

· · proposed that a Departlfent of Public Works be created, headed by the· ·· 
/ Commissioner of Pubdc rorks appointed:by the Governor. ,The Bureau . 
. · of Highways would be part · of this Department, and would be headed 

; b·.y a quali;fied hi. g. ~w.· ay e!gin. eer .. ·selecte_d .b .. y co·m. pe. titi.·ve exa;min~ti . .on w. ~o would be responsible for the work of the Bureau and report directly to· 
the Public Works Comm'ssioner. .. .· · · 

' • _,' ' ' .- • ; J-_ • • • • ' 

The's:o-called Abell ·. ommi'ssion held hearings· during 1930 that in-
volved the administrati n. and organization of the State Highway De-
partment. 30 , The N atio 1. In~titute report served a.s, a background for 
this.investigation. 1 

. The State Highway epartment was- again the subject of a survey 
in connection with an i vestigation of the administration ap.d expendi- · 
tures of the S~ate gove~n ent made in 1932 by the School of Public and 
International A:ffafos of rinceton University.31 In the course ,of recom-
mending economiesr for ithe fiscal· year 1933-1'934, the Ptinceton Survey· 
reviewed the admlnistra . ion and. operations :of . the State Highway ])e-
partment. It pointed o . that the State Highway Commission had :p.eg-
lected its planning func ion and directed its• attention instead to the 
details of, administering the. Departµient, · dividing it into smaller and 
smaller units with the ead of each reporting directly to the Commis-

29 Op., cit., chapters XIV an XV, pp. 253-313 . 
. . 30 Minutes of the Abell Co mission,1929-1930, New Jersey State Libr.ary, Trenton,'Ne~ 
Jersey, stenograp~ic transcript. · · · · , . . . . ' 

31 Report _on a Sw,rvey of dnJ,inistration dnd Eipe11,ditures of the State· Government of 
New Jersey, Schootof Public a d International Affairs of Princeton University, (Princeton;' 
1932), pp. 1'55-212. . 
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sion. Among other things, the report recommended that the Commis:sion 
. be eliminated, that a Public Works Planning Commission be created, 
and that the State HighwayEngineer be made _the responsible executive 
of the Department,. with authority to reorganize the Department at his 
discretion.- The Highway Engineer was to be appointed by the ·Governor 

I . , ·, . ' 

for an indefinite term and be removable by him. 

The recomme'ndation of the Princeton Survey for the reorganization 
- , · of the State •Highway Department received support from certain groups, 

but the matter did not assume major political importance until' Governor 
, ., I -

Harold G. Hoffman, in his inaugural· address proposed the replacement 
of the State Highway'.commission by a single CommissiOI!,~r. The Gov-
ernor pointedly declared that "it is time· to stop permanently the mixing 
of politics, cement and tar in our · highway construction and mainte- _ 
nance."' The issue immediately became one of the :µ10st important and 
controversial questions or the early days of his administration, and the 
replacement of the Co~mis1$ion Was co~monly unders,tood to be a major · 
test of his power. 32 

, . ( , 

The bill which became the present law33 was introduced in the Senate 
· qri January 28, 1935, and passed· on Felm1ary 1i by a 13-4 vote. The · 
measure w:as: held up in the House of Assembly by the insistence of the 
Essex County'Clean Government1group on an amendment requiring the 
appointment of an engineer as the departwent head, and by the 
Governor himself who, it was. reported, · did not want to make the im, 
portant appointment contemplated in the bill before the final acceptance 
of his tax program. The bill was defeated in the Assembly-by five votes 

. on April 1;·1935; The Governor immediately requested that the measure 
be reconsidered1 and ·finally, on April 28, 1935, .set ten o'clock of the 
following night i's the dead-line for the pass:age of the bill, stating that 
if favorable action were not then forthcoming he. would proceed to fill · 
the tyo vacancies .on the Commission which _had occurred since his in-
auguration. 

'The bill passed the Assembly on April 29, 1935iafter_a.series otfast _ 
minute political maneuvers and compromises between the Governor. and 
legi:sfative leaders_· concerning the appointment. The appointment. of 

• 32 Newark Evening News, January 16, 1935, p. 10, col. 1. 
3s P. L. 1935, c. 178. 

I 
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the present State High, ay Commissioner, who was the Republic~n State 
- ?;hairman, · was, said to b

1
e "a personal selection by the Governor, putting 

m charge of the road SJ:[tem a man on whom the Governor could count 
100 per cent.m4 , · . . . 

. ' 

The law, as finally p ssed, cre,ated tlie office of State Highway Com-
.missioner ~ho, was td " ucceed to and e~ercise all th~ powers · and per-

. 'form all the duties_ now~e::x:ercised or ·performed by .the--Sfate_ Highw-ay 
Department and the St te Highway Commission." The Commissioner, ' . . 

• was to be appo_inted by~he _ Governo_1~, b_y- and with the I advice and_ con-
sent of the Senate; f'or · term of six years and at a salary of $1~,000 
a year, and the Govern r was gtven the I power to remove the Commis-
sioner, for cause. ·rn_ ge eral, the.-Commissloner' was to be the adminis-
tra~ive and exei:mthie hea of the State J;Iighway Department with power 
to reorganize the. agency The Department was continµ.ed as a branch 
of the Executive Depart . ent, of the State g~vernment. _ 

The :: :P::::t :::ta:e II::::a:::::i::: put an 
end to eighteen yearS oflhighway administration under that 'form. Of·. 
th-e four c_ .ommfssitms whfh fun--ctioned dur~ng that time, the-one hea-ded 

. by General H. L. Scott fad the longest life, continutng in office with 
only two changes .in its oliginaL personnel from 1923 to 1933, the period -
of greatest highway cons ruction activity. . . ' I . r 

. -. The so-c;lled "E'i:lge A t;'._establishing the" State Highw~y Depart~ent 
was passed March 13, 191' . Almost half a year elapsed before an actµal 
organization was set up and began to function p~rsuant to the pr?-
visions of the act. The eight-man, unsalaried Oom:mi~sion appointed 
by Governor Wl;llter E. E ge continued ~n office, with but three_ changes 
in personnel, until 1920.. This Commission was· genemlly regarded · as 
conscientious and capabl. · and did not interf(}re_ with or obstruct the 
e;ngineering management f the Department to any ·noticeable extent. 
General Goethafs, of Pan ma Canal fame, had b_een named State En, 

I • 

gineer by the qover:p.or: p rsuant to. the provisions of an act creating , 
that office. 35 The State ngiri.ee:r was, among other things; to act as 

: 34 Newark0 Evening News, Ap il '30, 1935, p.'1, col. 3 . . ' 
35 P. L. 1917, p. 98 . . 
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',advi~r_ to and supervisor of the newiy created State Highway: Depart-
ment. The State Engi~eer resigned in .1918, but during _his brief term 

. in office exercised a substantial :influence over the Cob:unission. · 

, In. acc0rda:nce with the a~t, the . Commission selected · R. A .. · M;eeker, 
~ho had been with the Department as its· :first Road ~upervisor and tJ:i_en 

. Engineer -since 1900, as State Highway Engineer at a, salary, of $7,500, · 
and William G._ Thompson who. had been: . associated with' General 
Goetha,ls -iii the construction of the Pan~a. Oarial, . as, Assistant .. State· 
Highway-Engineer. . · · · ·. 

. , i · I 

. . ' The, Department was' orgahlzed into three engine!3ring divisi~nEf,---:the ·, 
Central Division, with headquarters at Trenton; the Northern Division,,' 

· with headquarters at Ne'}Vark; and the· Southe~ Division, located at 
. Camden. A Division 'Engineer headed each'.,of these divisions arid was 
in· charge· of all State, bounty, Aid a:tid Township· Aid engin~ering; sur-
vey, location and desigh · work; purchase ·of right-of-way; constr~ction 
and in!3p~ction ;- and State. (convict) labqr; except that on County Aid -

. , ' I ' ' .·i ', , , I 

· roads, the County Engin~rs made the surveys and. prepared the plans 
' subject to the approval of the Division Engineers. ' J ' ' ' I • ' 

The. Division -of Bridges and Grade Crossings : of the Public Utility' 
Conim.i~s!i.o;n did_ all \>ridge designing for the Highway Department -until 
1922, when a Bridge :pivision was set up. m the· State Highway Depart- -• 

- rnent. Highway testing, laboratory 'work and material inspection con-
tinued to be done, as it had for niany:' years, under: the direction of the 
head of the· State Laboratory· in. -the, Department of Conservation · •~nd 
Development. An independent.Laboratory Division was·- set up in· the_ 

, ~tate Highway Department witlrln: the decade. , '. ,' ; ' 

_ ' I~; is to 'be. noted that although. the .Bridge and _;r,-aboratocy Di_visioiis 
were not_ under' ex~lusive Highway· _Departme:p.t :rh~nagemep.t _ until -

" actually taJrnn over, the :subordinate empl()yees were, paid out of Depart-
ment funds, while the salaries of those who suj>E}rvised , the work were 
paid, 'in' part by the Higlrway DepartI)].eht. and in part! by the other l . 

Department _involved. · · · 1 · 

,Within. a few months, the State' Highway Engineer resigned 'and 
:William G .. Thompson was appoinwd in· his, place iJi . D1eceinber '1917. 
·Ed~ard E. Reed was selected 'a:s Assistant Highway E:q.gineer, in which 

. ,- • ' I • . • , . 

position he remained until August 1'933. In the Fall ~f 191,8 tl:i.e position 
) '.' .. . ' ' 

'· 

.,· 

'l 
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of Assistant_ Division Efgineer was officially recognized and such an 
engineer appointed in e~h of the three divisions. ( , 

The departmental or anization was further extended in the Spring 
of 1919 when several ne divisions were created. A fourth engineering 
division was created, Im wn .as ,the Western Division, with offices1 at 
Washington, New J erse~ . . A State-wide Diyision · of Maintenance was 
set up, with offices at Tr nton,, and the work' of taking over State roads · 
for maintenance, begun. separate ~tate (convict) Labor Division was 

· established, headed by Slj.perintendent of Labor with an Assistant 
Superintendent to help , · 

Subseq~ently, a Pure asing.Division ~as added, anU a ·S-11pervisor of 
Equipment appointed to . ke charge of such equipmenLas. the Depart-
ment gradually acquired; , The Commission also established a Right-of-

- ' ' ' • I 

Way Bureau. 
• r \ • 

The departmental org nization functioned fafrly well. The highway, 
· !program was not yet a r rge one; the organization bf' the Depa:i;tment 

evolved gradually. Divi ion and Bureau: heads1 • would meet, with· the 
. . . : '\J 

State Highway Engineer nd his, A_ssistant at Trenton weekly1 to discuss 
general matters affecting the Department as well as specific problems. 
T_he Dep~rtm,ent showed ~ealthy growth and asl~~ but steady progres~-- _ . 

The election of Goveclor Edward I. Edwards gave.'the Department · 
its first experience.·· in · t e cross-currents of pra~tical politics.' · With · 
rumo:ilsi floating'about as o .whatthe newly elected Governor would do,· 
and the certainty that the Department ,vould be subject to some definite 
change, the Highway En ·neer resigned. The Commission made, the 

. mistake, of' designating on of its engineer members as Acting Engineer. 
Governor. Edwards follow d-this up by exercising hi$- power· to remove 
any or, aff m,embers: of tle, Coinmis.sion ,summarily. 'He' removed :the . 

· entire Commission :and a~pointed a n'ew eight-man board in its place, 
. of which O-eorge L. Burto~ became chairman. Th~ Edw~rd's Commis-
sion was as heavily Demo . ratic as the. Edge Commission had been Re-
publican, and, apparently · ore politically-minded than the first boal'd. 
It took office on .:fuly 1,· 19 0 :and appointed Thomas J. Wasser, engineer 
of Hudson County, as Sta e Highway Engineer, and reappointed Assist-
ant State Highway En.gin er Reed. It· also sponsored the bill that was 
passed giving each Comm·ssioner a salary of $4,000 a _year.86 

86 P, L. 1921, c. 336. 
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· W ~sser immediately initiated; a . survey of the entire Department 
• ' I' ' ' . t ·, ' , 

and laid the, groundwork for a complete r~organization, ·after the .1920 
construction season, Possessed of. organizing ability, energy ·and de· 
cision, he brought abC>ut extensive changes, in the Department in a short 
time. Some of Wasser's :first reorganization ideas were · later modified, 
a few of them maikrially; Hi:s: recommendations. generally ~found accept-
ance with · the Commission, which proceeded to •put them .into effect. 
Some of the changes· were; perhaps, not too well-advised, but on the. 
whole.they met·th,e needs ·of the Department. 

1 Ari Administration Division, in charge of the· Secretary and Chief• 
Clerk, wh,o 'is still with the Department in 1that position, was estab- · 
lished; , Included· in this Division wer~ the bureaus headed by '-the Chief 
Auditor and Accounta~t, . the Purchase. Clerk; and the Chief Fi!e Clerk 
,The .former Purchasing Divisiop_ was: al)olished . 

. The ()<mstructiol). Division· was set up, ;headed by the Construction 
Engineer, a new position. The Division Engineers were lm,rlted -in their 
duties to supervising -State Highway c'onstruction, ·and th~ office· of 

. Assistant·Division'Engineer was abolished.' The Western Division was' 
likewise aboli,shed .. 'The new position ·of Ri~htiof-W_ay E:1-gineer in, the 
Construction Division w:as created;· he was to head. the Right-of-Way· 
Division and 'be in charge of ,aH surveys, "the .preparation of ,all plins, ' 
an,d the acquisition of all rights-of-way. - '1:'he _8,upervisor' of St.ate ( con- I • 

vict) Labor. was. like)Vise pla,e;ed under the_ Corist~uctfo~ Engineer, and 
the.Designing Engineer: in the· Division' of Bridge~ and Grade Crossings ·. 
of the·Public Utility Commission was c.oordinated into the work of the· 
Construction- 'Division. ('In i922, upon the -recommendatiori of the. 
Highway_ Engin-eer, an independent Bridge Division was;iset up i~ the 
Department, in charge •of ~- Bridge, Engineer '!ho was up to that time_ 

: -the Designing Engineer under the Public Utility Co:m:.nussion .. ) · . -
( ' - . ..,.. 

A Maintenance, Equipment ,~d Projects Division was also estab~ 
lished,· in chai:ge of the·Ass,istant. State Highway Engineer. The office 
of Maintenance.Engineer was abolished, and replaced by,a Superinten-
dent· of M:aintenance, an Ass;i.stant Superintendent and four ·supervisors 

. -of Maintenance. Three new positions were c_reated: a Superintendent. 
of Equipment,· a Prodects Engineer~in charge of State Aid projects, and 
'an., Engineer of ~pecial Assignments; These, :Y,ke the Superintendent of. 
. Maintenance, served under the Assis~nt -Sta~ Highway Engi:p_ee:v .. ·.·The-· 

__; 

'_ J 
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testing lahorato,ry ·conti ued as it filJ,d before, the State Laboratory of 
the Department of Ooni1ervation' and Development supplying thi:s: ser-
:ice .. · Th_e ~:ekly meeti. s of the so-caH_ed "vV. orks. Committe.e," consist-
mg of D1v1s10n and Bur au heads; rontmued. · · . · • , , 

Other changes follow d. Engineering work for township roads was 
_transferred to the towns~ips, leaving the Projects Engineer with nominal · 
S1Upervisi0Ii over townshl~' and county roads.. The Fernwood Service 
Station, present headqu~[ters for the· Equipment ,and Laboratory· Divi-
sio~s, was}uilt on th .. e ricommendation of the· State ~ig~~~yEn~eer; 

The Right-of-Way Blltreau that had been established m the Con-

s•. truction _Div. ision · in 19i0·,. 'failed to, o. p.erate. effi. ciently. ·.··T· h: R. ·. ight-of-
Way Engmeey had perso al charge of appraisals and negotiatwns, as-
sisted by special negoti o~s. · Under him, an Assistant Righ:t-of-Way 
Engineer was in charge o surveys and. plal}s, arid a Right-otWaY Agent 
was responsible for titles nd :settlements. 

The Assistant Right- f-Way Engineer w:as 'designated Acting Con- , 
struction ~ngineer durin an extended illness of the Construction En-
gineer, and subsequently made Assist~nt Construction Engineer with 
wide powers. He remai I ed, in charge of 'surveys and plan:s:, with the 
Right,of-Way Engineer a d Right-of-Way ·Agent carrying on their as-
signed duties under his n minal ~upervision. · 

, o , I , • I 

By . the end of 1921, he ~tate was divided into eight "survey dis-
tricts". in charge of Surve :Engineers,. who had formerly been Assistant 

'Division Engineers . and esi,dent Engineers. The. Survey Engineers 
. reported to th.e · Assistant Con~tructiori Engineer on all ~urvey, location 
and design W<;)rk, . ( and in ome districts also on right,of-way), and to, the 
Div\sion Engineers in th Construction Division on construction work 
in their respective distri ts'. The number of Survey Engineers was 
gradually increased and, lout 1923,, their title was changed to Resident 
Engineers. The districts were broken up and the number of Resident 
Engineers :finally increase , to about forty. The surveys •and plans were 

' \ 

prepared in the several su vey district offices: and reviewed at the Tren-
ton office by a corps of entineers and draughtsmen in charge of a Chief 
Draughtsman, resporn,,ible to the Assistant Cons,truction Engin,eer. 1 

Toward the close of 1 22 the position of "Chief Survey Engineer" 
was created, corresponding to 'tpce ,present Engineer of Surveys and 
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Plans. He wquld coordinate all 1 survey ·and plans .work in the ,State, 
and report to the Assistant S,tate Highway Engineer, who was. to be · 
released for 'genJra1 · coordination work in the Construction Division. 
One of the Survey Engineers was selecte\l to fill the position and directed 
to a~sume the work, but.the plan was never actually carried out because 
of the political upheaval about to be mentioned. · The II\an who was to 
have, been: Chief Survey Engineer was. later, in June 1_923, assigned 
.as special assistant to the Construction Engineer, under the title of 
"Office Engineer," taldng o~'er some of the work of the Assistant Con-
struction Engineer "7ho 1mmained in charge of' surveys: and plans. , · 

In 1922 the. ABsistant St~te Highway ,Engin,eer was r~lieved of re-
sponsibility for the .Maintenance and Equipment Divisions, so that he 
was left in charge of State Aid Projects, and of the Engineer of Special 
Assignments. , · The latter position wrus: vacated as a result of the 1923: 
"ripper" bill, about' to be ,mentio~~d, and has remained unfilled since 
June 1, 1923 .. The Construction Engin~er became virtually the chief 
deputy of the State Highway Engineer, so that the Assistant Highway 

1 Engineer became a position ,of far less import3:nce than it . had- been. 
. The State Labor I)ivision was abolished by the end of 1922 anc(convict 

labor wor~r was: handled t,hrough the Department of Institutions and 
Agencies, acting as an outside contractor. · · · 

' \ \_ , 

· The Edwar<:ts Commi~s:ion, like the Edge Commission, had an Execu-
tive Committee of three ,members. · In the forriler Commission, the State 
was. divided among the several Commissioners, as "Resident Commis-
sioners.'' · , · 

. ' . ' i ' 
;Governor George S. Silzer was, elected in November 1922 to succeed 

) . . . . 

· Governor Edwards. He openly announce'd · that he planned to remove 
tne ~dwards Commission, and the immediate and express reason given 
wrus: the ''DonnelL Lumbe:r Co." land. deal at the site of the Victory 
Bridge, in the a~quisition of which it "7'as alleged)hat a political leader 
and friend of the State Highway Commission chail']llan received a com-
mission of $~5,000. · · 

The result was the 1921,l "ripper" act amending the 1917 act estab-
lishing the· ',st.ate Highway Department; passed soon after. Governor, 
Silzer took offi.ce. 87. · . 

;17 P. f· 1923, c. 6, passed February 13; 1923. 
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As has been noted, th s sta'tu.te· r~uced the membership of the State 
Highway Commission fro'-- eight to four, no more than two of whoni. could 
beloni to the same polit{ al party. · Appointment was by the Governor, 
by and with the advice d ~onsent of the. Senate, two Ine!µlbersb¢.ng 
appointed for two years and two -for four years, suc~essors. to' be ap-
pointed biannually ther fter for. four-year terms. . The -Governor was 
given the power :to r~o e members for neglect of d,uty: or misconduct · 

. in office, upon charges dafter hearing. The salary of the Commis-
sioners was increased to $ ,500, · , - · . . . . 

The ne:w .four-maff Co . ssion_ was to_ appoh~:t a Sfate Highway 1En-
gineer as well' as his -A -ts:tant, both· to be qualified and competent 
engineers with actual ex erience in road and bridge construction and 
maintenance an_d to ·recei e such' salary ·as might be fixed by the Com-
.mission. The term of offi e w~s four, years'for both and the Commission 
'f8,S given the~ pow.er to remove either one; for.c cause Jtfter , hearing;, 
The 1'923. statute'' declared, the term of qffice of the then Assistant State 
Highway Engineer, at:. a end within ninety days after _the e:ffe~tive 
date of th~ law,· subject t ·ms-reappointment by the Commission .. The. · 

, , , , , -i, , . ' , ' , , , 
term of office · of the State_ .I!ighway Engineer. was terminated forthwith 
·and.th¢' office declared va nt. · · · · · 

· All · other officers and employees of_ the .. Dep~rtin.ent .· were to, cease, . 
. holding their offices or e ployments at the expiration of ninety days 

fro.m the time ,the act be , e law ·unless reappointed or reemployed by 
the· new Corimµssio:h at ,or -before ·that time; The Civil ~ervice, pension 

. ' . • .,. , I , . 
and retirement rights o( ny person reappointed or._ r.eemployed . were · 

. ,: to ,continue,. and existing O:Q.tracts of employm~ntc were to be ·honor~ . 
until exp{ration. · ,. · · ' 

, The same session of t e, Legislature appointed a joint comnnss1on 
consisting of the Preside t of the Senate and . two Senafor:s, and. the 
Speaker of-,the House of. 'ssembly and two Assemblymen to make "a. 
full and complete investig tioil. o{ the S,tate Highway Department. with .. 
r~latio:µ t~ the ,c"--ons~ructio , of bridges; t~e, acquisition of htn.ds for tlie-
approaches thereto;-· and rther, its dealing in,'. said matters with any 
person, finn an,d oorpor~tio ."38 _ The :(:irst four-man State Highway C_om-
~ssion was_ confirmed Mar h 16, :192'3 and hnmediately organized, i:Lam-

. 88 Joint Resolution No . . 2, pass March 23, 1923. 
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ing General Hugh L. Scott as chairman. The Commissfon appointed 
Major William G. Sloan,as State Highway Engineer at $12,000 a year, 
and continued the Assistant State Highway Engineer in office. 

No major changes were made in the departmental organization by 
the new Commission, nor w:ere any suggested by the Highway Engineer. 
One of the first Jobs of the Commission:was to make plans for the ap-
proaches to the entrances of the proposed Holland Tunnel, in Jersey 
qty, and 'the bridge over the Delaware River at Camden.39 . An advisory 

· Board of Engineers, was named· in corrnection with each project in 1923; 
plans and surveys were prepared•, by the . departmental Engineers, and 
as . a result. of the studies ,and recommendations of the two' Advisory 
Boards,,)w9 new divisions were created' in 1924 to: supervise the projects, 
-Route 1 Extension Division, with headquarters in Jersey City, and tlie 
Camden E)xtension Divisipn,4° with Camden headquarters . 

. Still another division-the Metropolitan .Division--:-was set up in 
, f ' " , 

1927, with headquarters in Newark; to take charge of Route 21 that 
was to traverse that city, and other routes in the metropolitan area. 

. , The highway construction :r;>rogram got into full . s;ing under 'the 
Scott Commission. The 1922 and 1927 bond, issues of $40,000,000 and 
$30,000,000, respectively,· provided most of the funds for this program: 

. Further funds were made avq,ilable under the 1930 issue of $83,009,000.41 

~The ~ssistant Construction Engineerresigned in 1926, and the posi-
tion was allowed to remain vacant thereafter. Part of his duties fell 
to theJspecial as,sistant to the Construction Ei1gineer, or, Office Engineer: 
A new position-that of Field Engineer-was created in the Construc-
tion Division to supervise the work of surveys and plans, with a so,called 
"Division Engjneer, Survey and Plans" ( a title later ch~nged to ''Office 

' . . ' . 

~9 P; L. 1921, c. 322 as amended by P. L. 1922, c. 253, extended ·Route No. 1 of the 1917 
· . State Highway System to the entrance of the proposed Hudson .River vehicular tunnel, aµd 

Routes No. 2, 3, and 6 to the proposed Delaware River Bridge. · · 
. ' ' \ ,' ,- , 

40. The Camden Extension· Division was consolidated with the Southern Division in 1926. 
. 41 A; has been noted, this issue consisted of $65,000;ooo of State Highway bonds and 

$18,000,000 of~Grade Crossing Elimination bonds. At the General Election held. in November 
1932, $20,000,000 ofthese bonds were cancelled pursuanMo P. L. 1932, c. 250, and at the Gen-
eral Election held in November 1933, $5,000,000 additional of these bonds were cancelled pur-
suant to P; L. 1933, c. 397, thus" reducing the original issue to .$58,000,000. Of these bonds, 
$21,oqo,OOO remain to be is~ued; $8,578,313.25 are for grade crossings and' $12,421,686.75 are 
for h'ighways, · 

i(• 
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Engineer;') µnder him i charg~ of the draughting room, superseding the·· 
Chief Draughtsman: T is arrangement was. to develop into the Survey 
and Plans. Bureau of thiConstruction Di1sion. · · . ·. · , 

On~ of the outstand ng accomplishments r of the Scott Commi1;1sion 
was the' study and reco • mendation made that led to the. establishment 
of the 1927 · State Highw y System. 42 With the adoption of this system 
by the Legislature, the onstruction. program of ,the Highway Depart-
ment went. into high ge r. The carrying out of the 1927 plan was to • 
place New Jersey in t'b- fore:t;ront of t~e States in' the scope an.d im-
portance of its construct·on program. The personnel of the Department, 
particuiariy that involve in right-of-way acquisitions, survey and plans., 
and construction work, ecessarily expanded as the volume of highway 
constru~tion increased. ~l . · · · . . . . · . 

State · Highway En neer . Sloan, who had been reappointed 'for 
another four:year term· i . 1927, resigned in .1929 and was replaceq by· 
Jacob L. Bauer, former nion County Engineer. Slpan, unlike his pre-
decessor· Wasse~ who had· evolved mahy of the administrativ~ features of 

' the Department, concern d himself largely with. engineering problems., 
The State Highway Syste which' he had recommended in his report to 
the Commission had some features that might be criticized, but it 'was the 
first and only long-rang highway co11struction plan ever .laid. down. 
It was :farsighted iri its c nception, and as. much. of the plan as was left 
after the Commission and Legislature h~d added their amendments. to it, 
was daringly executed. · · · · 1 • 

' The highway construe ion program came,in for a good deal of criti-
cism' in the course of the bell · Commission heari:ags, and the Princeton 
Survey was highly critic · of some of its features. It should be said 
in passing that the Prin{eton Survey conclusions regarding the high-
way program ~ere only prrtially justified ; some of them certainl;r, took , 
a short view of highway lanning and did not goi very far beneath the. 
surface of the.facts rel,ati to the highway program. 

} . 
It hrus been said that, robably as much as anything else, the huge 

expenditures require.d to arry' out·the 192.7 program led to the. fall of 

·· 42 'fhe- adoption bf the dual hiighway system, the construction · ~£ Route No. i' Extension, 
including the Pulaski high-level sMyway, the introduction of. separation of· grades at highway 
intersections and the development pf the cloverleaf design, remain among the outstanding e11-

. 'gineering accomplishments of the $cott Commission. · 



23 

the Scott Oommission in 1933. · This may .be so, hut it should be observed 
that political considerations were .not without. force ·in bringing about 
the change. The Sco'tt Commission had stayed out. of politics until the 
introduction of a new member on the Board in 1927. During their terms 
· in office, Chairman' Scott and some of his fellow members resisted at-
. tempts, at political pressure and tried, to the best of their ahility, to 
m,aintain administrative efficie:r'i.cy. The Scott Com~ssion had not been 
withoutits other shortcomings, however, and its ten years in office could • 
ce:rtainly pro;vide critics. with _sufficient targets; for their ,attack. The 

· opinion· held in many 'quarters is that the Scott Commission was dis-· 
lodged bypoliticians advancing behind a shield of economy. 

, The State, like the rest of the naticm, '":as in' the p,eipths ?f the de~ 
pression and economy was the order of the day. The Princeton Survey 
recommendations promised, total savings through ·reorganization and 
other econ'omies rof $1,261,000. , Its chief recomme:p.dation of a Highway . 
Dep3:-rtment with tlie Highway Engineer as the, responsible executive, 
was to wait another two years before a single-headed highway adminis-
tration was to be an accomplished fact. · But it_s insistence upon reor-
ganization in order to accomplish needed economies found ready accept-
ance. 

, ·_ The Abell Commission had led to certain changes in the administra~ 
tion of highway, affairs. For•ohe thing, the State Purchasing Commis-

. . , I 
sioner was given a greater measure · of control over · hfghway purchases 
under an act passed by the Legislature in 1931. 43 By another act passed 
the same, year, the State Highway Departm_ent wa~ required to submit 
to the Governor a detailed report of its work, operations; ,and :financial 
condition. for the year, as well as a schedule of estimated anticipated 
revenues available for highway purposes,· quring, the ensuing calendar . 
year, together with a schedule and program for that year.. The Governor 
was required' to review the schedule of anticipated revenues .and the pro-
gram, to formulate' his budget recom~endations on,the basis thereof, and 
to submit these recommendations to the Legislature at the · time he 

· handed up his budget ~essage.'14 · In this way, the Highway .Department ' 
, w:as subjected to a greater measure of :financial controL 
----'~ •-

48 P. L. 1931, c. 179. 
~4 P. L. 1931, c.142, s. !1.8, as amended; R. S. 52:22-10. 



'At the time ril).ceton Survey report, only t"fO,. members 
remained ,of the· origina Coninµssion· appointed by Governor Silzer in 
-1923. . The terms of C airman Scott and another Coin.missioner ran 
out in· March 1933, and· Governor. A .. Harry· Moore appointed Colonel-
Arthur F. Foran and o e other _to replace them in June after a hiatus 
of some •three ,months,. ur:ing_.which time depa:rtmental activity .was 

, virtually· at a . Sffi¥dstiH · The Goverµ<;>r held the resignations of the 
remaining two member of the , Scott board and· in November 19~3 ·.1 

. , appointed their success rs .. ·. · · · · 

Chairml;in Foran · ediately proceeded to try_ to make good his 
. promise bf a million-doll r .saving in the Highway Department. There 
was an attempt to have a "ripper"· ·bill passed that _would have made . 
possible . the dismissal f highway employees, whether protected by 

. Civil Service . tenure or riot. The attempt failed. The ·conµnissi'c>Ii 
·. ·proceeded~i- nonetheless, .t discharge hundr:eds of ·employees, in disre-

gard _()f the Civil Se:ryi. e rights of many. . Incidentally,. it· _added a 
number of 'new employee in the upper salary bracket; in~luding sever~l 
additional part-ti~e Ass stant Couns~l, and a Director and Assis~t 

. Director of Real :Estate Acquisitions. The latter were selected and 
appointed fu violation of, the Civil Service law which containedino pro-
vision · bracketing such . ositions irito the·· unclassified service. ';rhe 
result was a disrp.ption' f the organization, -morale and .work· of the. 
Department. . 'some the. a grieved employees took steps to protect. their. 
status through their ow Civil Service Association, , by appeal tQ the . 

' .. ' '- .' , . ' ' ' ' ' Civil ,Ser~i'ce C0Iijfiliss10 , and resort to. the courts. By the end. of' 
1933, the Corrimission .re orted .1:t. reduction of 384 (from 1171 to 787) 
'in the ~laped. personnel of the DepaJt~ent, of whom 25·5 were cori.-
n~ted with the ·eori.stru tion Division ,and 85. with the . .Real Estate 
Division.4~ ·'It. should be observed. that some of the latte~. e;entrially· 

I found their' way into the 'enlarged Sµrvey, and Pians Division because 
the engineering work th they ·. had "been engaged in 1-was talren over 

· byit: · . . ' ' ·, . .· 

The work of i:he Dep ntment had ~ome practically .to a standstill . 
because of the depressio, . l;Iere was an excelJent, opportunity for .a 
thorough reo,rganization hich :wouid give, the Department a well~ . 
integrated and e:fficien~ et-up.·.- However, . aside fro:in the· wholesale 
dismissal of employee~, o · y a, few changes in organization were made. 

' '. 
' I .45 New Jersey State Highway Department Annual Repori; 1933, '. 

.• I . , • 
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The. Route No. 1 Extension· and' th.e Metropolitan Divisions were 
abolished. 46 . The three geographical, divisions-the orthern,. Central 1 , · 

and Southerli-were replaced by two "Construction Districts," eac)lr in 
charge· of. a District Enginee11. The District Engineers and theb· assist-
ants were relieved of their .duties in .connection· with surveys and 
. plans. · ; . · . . , - · · . · 

.The Survey and Plans Division was enlarged ,and took' over most 
oJ the engineering work on ~onstruction and all engineering ~d draft-
ing work in · right:of-way acquisitions. , Its :field, staff was separate 
arid apart from the field 'forces of the Construction Division; the one 
-group .had nothing to I do with the work 'of ·the. other. 

' " • • \, ' • • • •r I • 

The : Real : Estate Division experienced yet another Ill a series ·of 
i;p.any changes that succ;eeded··each <;>th.er from.i91i:to 1933. The his• 
tory of _these. changes -can: be 'cited as an outstanding example of what· 
internal frict:i.on, politics, outside pressures, and a muddling depart-
mental policy, can do. ·~onie of these undesirable f~atur;es a.re invar~ 
iably encountered hi most governmental . agencies. rAlthough · these , 
forces_ have. been: prese~t in·. varyi!lg degrees in practically every. Divi-
sion of the Department from the· earliest . days down, to. the present, 
the ~al Estate Division · is discu,ssed here because .. it _has been most 
p~blicized,. particularly in the course of the Abell Commission hearings. 

{ • \ I • 

At 'the. time th~, Scott Com.mission went into office in 1923, riglit-
of-way · work was .under, the Construction· Divisiol}. :As ·has already. 
been noted, the Engineer in _charge of the Right-of~Way Division ·was • 
respousible oilly for )legotiations fo~ the aGquisitit;m,'of riglits-of-way; a Right-of-Way Agent was i.,n cb.arge of titles and s:ettle:rhents; and 
the right-of-way engineering work, mapping, etci, was the responsibility 

., _, of the Survey Engineers in charge of· .eight field ".Survey Districts" of 
the State,. '•supervised by • the · Assi:stant · Const!uction Engineer. Ooil-
deinnation work was relatively inactive; the Attorney~General had not 
yet a~signed 1a special Counsel to. the Highway, Department to· try 
hondemnation cases .. As a matter of fact, relatively.little right-of~way· 
was being acquired; there was not much road co~struction. on new 
location and oniy a limited amount of road-widening. · Whatever prop-
erty acquisiti'on · work •the;re w_as, ·proceeded· slowly,, with a res'1}tant 
delay in road . construction. . 

. 46 Though officially abolished by the For.an .Co~mission; the' work on Route No. 1 E~ten-
sion had been completed in November 1932 and virtually all the.employees laid .off by; the end 
of the year, the few reclaining employees being transferred ultimately to the Trenton office. . . ,. ' . 

. I 

r ; 

j 
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In an effort to impn~e the efficiency of right-of-wai work, the .Con• 
str-q.ction Engineer desi ated. his special assista. nt, the Office Engin. eer, · 
to coordinate and collab rate on all right-of-way matters, co11tacting · 
the various officials enga eo. in. that· work in order to eXipedite acquisi-
tions. In.1924, an.Assist. nt Attorney-Gene~al was assigned as Counsel 
to the Department on a part-time basis at a $5,000, annual salary to 

· handle cond~mnation ca es. Negotiations began to G,0me mor~ and 
more under the direct su ervisiqn of the Office E:p.gineer assisting the 
Construction EnginBer.' 1'\. staff of' negotiators was slowly developed. 
during the next . few y~+s, · and the practice . of · the CoIDI1;1ission 9f 
engaging special· negotiators was gradually discontinued. 

By 1926, right-of-ivay~acquisitions. had . reached ~uch volupie .that 
· the Constructi9n. Engine ,r. desired to be relieved of thE:l increasing , 

· responsibJlity that this ,11ork entailed. The.re was ·an effort made to 
set up a separat~ Right-of.Way Division under the CQunsel (part-time 
Assistant ·Attor:hey-Gener1l) to the Depart:ment. This /failed, as did 

compromise J;>I~n to _e engineering work invol_ved in ~cquisitions 
1:n · .the Construction _D1v1 10n under the . Office Engmeer, ano. the con-
denination work. under tf e Com;1sel, and to set up 'an " in,dependent . 
"Rig~t-of-Way fegi:i,l Divi ion" 1under.an attorney.whoh~d be~n spe~ial. 

· negotiator for .the Depar ment on Ro14te No. 1 Extenswn, to handle , 
011ly appraisals, negotiati ns · and titles. , . · . . 1 

The :final result w,as t~rt-there was no great change ih the,organiz~-
tfon. for right~of-way ac.q4sition. This work still rema~ed under the 
Construction Division, bU:t the sp~cial negotiator just mentioned was,· 

, in addit~on ~o his· wo_rk of Rout~ _N_ o. 1 Ex~ension, made he~d ?f I the 
so-called "Rig,ht-of-Way Lfgal D1v1slon/' whic~ was to -r~mam m the 
Construction Division. O~tensibly, he was to be in charge ,of the Title 

·· Bur~au, The balance of. the right-of-way work-,---mapping,; appraisals, 
negotia.tions, etc.-w~s ha~dled directly by.· th.e Con. st.•rtl.ction_·· Division 

, 'o_ffice through the Office \Engineer, and the Right-of-Way. Engineer. 
The Office Engineer conti ued .as special assistant to the Construction 
Engineer, coordinating an collaborating with all subdivisions of the 

'Construction Division, wi h . special . emphasis on right~of-way work. 
Ooudfmnation proceeding remained under the Co.unsel to . the ·De-. { 
partment. 

'This· arrangement mig t have seemed satisfactory on the surface, 
but ·in practice it did npt work. so well. There was some increase in · 
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. the efficiency and speed of settlements, but there was friction between 
the Chief of the "Right-of'.Way Legal Division," and the Right-of-Way 
Agent i.n charge of title work, who refused to r~cognize him as his 
superior. The attempt to smooth out this difficulty is· indicated in 
the organization chart of the Construction D~vision for 1926,47 which 
. shows that the Title Bureau :\}ad two heads, side bY side,-the Super-
visor of the Title Bureau and the Chief .of the "Right-of-Way Legal 
DivisionY These .two men co~wdinated with , the A~sistant 'Attorney-
General assigned to the. Department. , " 1 

· Many pe.ople, poth. inside and outside ,of .·.the Department, were dis-
satisfied, with the whole arrangement.·. The State Highway Engineer, 
responding to · this sentill]-ent,, recommended th~t the Right-of-Way 
Division be reorganized and. placed in charge of a ~ingle individual.48 

The Assistant Counsel. to th~ Department, whose salary was $5,000 a 
year, was. selected · for the gob. In March 1929 he was appointed 
Counsel at ·$15,000 a year ahd put in charge of all phases of . right-of-
way work. All right-of-way persminel was transferred'.under· his super-
v1s10n. Com:1;se1·· then brought forward his. plan· of re~\ganization for 
the Division, but the Commission, woµld not ·give its approval.· C~n-
siderable friction. had developed- between the Counsel and .. the Of!:ice 
Engineer, who had been in charge of right-of-way engineering, ap-

, J · pra:isals and negoti3itions. . 

The Con;imissioi1 attempted to resolve the situation by placing the · 
Counsel in charge of only the · actual legal · and title work involved 
fo right-bf-way acquisition; and by putting the Office Engini:ier · in 
charge of all other right-of-way activities as theretofore, but with en~ 

·· larged authority, the Office Engineer to be directly responsible to the 
State Highway Engineer. This plan. failed of a majority and before 
it. could be acted: upon again, the. Highway Engineer resigned. No 
de:finit~ action was taken thereafter· until' the Aben Oommissfon had . 
air~d the entire situation. within the Right-of-Way Division in the 
course o.f its hearings.49 It was then recog:p.ized that it would be wise 

41 New Jers~y State Highway Department Annual RePo.rt, 1926, Construction Division, 
p. 10. I 

48 N e'liJ J~rsey State Highway Depar;m~nt A'nnuaf Rep,ort, 1928, Report· of the' Highway . 
Engineer, · · 

49 Minutes of the Abell Commission, Ne~ Jen;ey State Library,· typewritten manuscript. 
Minutes of March 17 and ~4, 1930. . • · · • . · , ' .· . 

I 
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.to separate the __ legai wor from the other right-of-way work~, as ·had 
several_ times been propose 

. . . . ' 

1 · By a resolution dated ay 13, 1930 -a reorganization of the Right-
of-Way, Divisio~ was eff ted _ by dividing 'it, into a so-called "Legal 

-_ -Division" and "Appraisal nd Negotiat~ons Division.'; The former·was -. 
to include the legal wor involvsed in right-of;-way acquisitions, and 
the · work-, of the Title Bu eau in searching and examining titles; pre-

- paring title doc:riments a d 'making the fina,l settlements. The "Ap- · 
praisal and- Negotiations ivision'' was to· continue to do the work it · 
had _:been doi:qg and to cq perate .·with the Assistant ~ttorney-.Qeneral _ 
in condemnation work. T e heads of both these B11:reaus in the Jtight- · 
of~Way Division were to report directly - the Commission. This 
definite -allocation: of' dut· es · eliroinat~d -the .existing friction and the 

. work of the· two Divisions, went on in a rath~r efficient manner.. . 
V • 

_ The 1933 Foran :r,-eorg ization- _set up a "Divi~ion pf Real Estate 
Acquisitions" in charge· f . ·a Director. All right-of-way.- work and 
personnel, - of - whatsoever nattire--':-,·w-hether · 1egal, ' title, appraisal or 
negotiation-,-.was transfe ed --and' placed_ -under'' this _Director. Riglt.t-
of way_ engfo:eering and· . apping work was transferred to the -S"!Jrvey. 
and Plans Division. Th re was an · Assistant Director to. help _ the 
Director ,in' charge bf rig t-of-~ay acquisitions. . . . -' . . . 

State :S:igh1y-afE:ng~ . . Bauer; who had p~oved to be. a SQUn~ ~n-
ginee1'., 50 was replaced by ormer State Highway Engineer Sloan. The 
Foran CommissioJ1. made - olonel H. W. Hudsorn Assistant State High-
way Engineer in place of ;dward E. Reed; who,had :filled.that.position 

-· since, December 19;17. Tp. latter was made "S.upervisor of State Aid 
-Projects,''-:-c-work that he . ad actually nandled since· 1_922. -~Jl matters 

-_- pertaining.to Federal aid,_ her~tofo;re handled by the Projects.Diyision, 
were transferred to . the onstruction · Division.· , Hudson served from · 

, , . , , · . " I 1 

' - August 1933 to Ma.,rch 19 4: and was replaced by James Loga-ri, pres~n:t 
State Highway E:qgineer. ·· · · , 

The 1935 statute c~~ati g the office of S.tate Highway: Ooinmissi<>;ner, 
who_ was to be the adminis rative· and exec'utive head of the Departip.ent, 
was 1tmodi:fication of the ri~ceton S-q.~vey recommendation of i' High-
way Depa~pnep.t headed _ y rui engiri~e! as _the reswrisibie executive .. , 
.E.-· Donald Sterner was th first Oommissioner appointed under the· act, · 

.. . ' ' . . ·, .. 
_ 50 Bauer championed the high- evel bridge -plan for the Pul:iski Skyway on Rbute 25 where, 

, his· predecessor had sponsored the low-level bridge and tunnel plan. The·dual highway design 
' was adopted during Ba~er's tentl. · 

I ' 

,· I 

\· . l 

i'l 
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and by the terms of the new la:W,. was,. given .full power. to: reorganize 
the Department.. During his ,term in office,. which still continues, he has 
made relatively few administrative changes. Perhaps the mos,t im-
portant was the creation of the Division of Elect~ical Construction and 
Maintenance , in 1936. The work qf this Division. had been performed 
by the Maint(}nance · Division up to that time. Tb,e new Divisi.on ~as 
charged with the responsibility of inaintaining and operating the ma-
chinery on movable span bridg~s, and installing, maintaining and operat-
ing electrical equipment :on the State highways . 

. The Foran Commi1s,siori's "Division of Real Estate Acquisitions" wa~ 
reorganized. Right-of-way engineering an.d mapping was left \where· it 
had been-hi the Survey and Plans Division of the Construction Divi.; 
sion. The Director and Assrstant Director ~f Real Estate Acquisitions 
wer.e dropped. Appraisals and negotiations work was left under a 
Right-of-Way Agent acting for the AS~.istant State ,Highway Engineer, 
who remained in charge ofaU right-of-way work other than engineering 

I . . , 
and plans.· The Assistant Attornei)'·General' assigned to the Department 
was in 'charge ·of the right-of-way legal work; title searching and settle- · 

.· ments, and also reported-through the Assistant State Highway Enginee~ . 

. In 1938, a bureau was :set up, under the State Highway Engineer to ' 
handle all W. P. A. road projects. The Stat~~Wide' Planning Survey 

• I 

was established in the same year with headquarters in Newark, in co-
pperation with the U. s: Bureau of Public Roads, to gather and tabulate 
/actual information on a comprehensive• scale that .would 1present a 
complete pictur.e of the highway situation in the State,; 

,State Engineer Sloan · resigned in 1936. , For a time there was a 
vacancy in ,that position until Assistant· Highway Engineer. Logan' was 
appointed to succeed hi:rp: in July 1937 .. The office of Assistant Highway 
·Engineer has 1;,een. allowed to remain vacant. , . 

/ - • ', ' ! \ 

The position of General Solicitor· of the State Highway Department 
was created in 1939. 5,1 He was to be appointed by the'> Commissioner with 
the approval of the Attor~ey-General, at .a salary to be fixed by the· 
Commissi<;mer His 1nain duty was . to coordinate and centralize .the , 
legal work of the various, Divisions of the Department. Bi:mjai:nin C . 

. VanTine, one of the Assistant,Attorneys-General assigned .to the Depart-
ment, was appointed its first General Solicitor at Ill salary of $12,000 a 
year. 

I 

1S1 P. 4 1939, c. 7S. See post, p. 57. 
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<;:HAPTER' II 
THlf ORGANIZATION> OF THE NEW JERSEY STATE HIGHWAY 

. DEPARJMENT . , 

Th.e New Jersey State Highway Department was originally quartered 
in th,e State Housr, and theµ in ,a Trenton office building until the late 
Fall .in 1928, when the various, Divisions began to rµ.ove .into the newly-
built Stat_e House Annex. , The transfer was completed by March 1, 
1929. " . . . 

· The Dep~rtment had ~ontributed $500,000 of highway funds toward 
the construction C?f the Annex. It was coni.monly understood that it 

1 would be given sufficie,n.t .space to accommodate , its various Divisions 
and Bureaus. The Depart:rµent at ·:fiist occupied most of the western 
wing of the . .Annex except for the main :section on the :first floor. occupied 
by the State •Museum, and half of the fourth floor. Despite increased 
'personnel a:µd .program, the Department ,enjoys less, working space today 
than when it moved ·into the Annex, the f(:mrth floor space having been 
assigned fo other Sfate ' functions. In . order to, accm:nmodate some of 
the offices. of the Departme1,1t a small building, opposite the Annex, known 
as 148 West State Street, has been rented, ' 

' The Equipment and Laboriatory Divisions are' located on a twenty-
two ,acre tract 011 the Scotch Road, Ewing Township, just ou~side of-
Trenton, known as the Fernwood Service Station of the Department. 

'"Fernwood was openedin 1921. The Laboratory occupies a building in 
one corner of 'the· tract; and the Equipment Division uses o\rer a. dozen 
large buildings and a · few small o~es, the largest of these structures 
housiug the offices and main sp.ops · of the Division. The "Equipment 
Division also has a large rµ.od()rn garage at Newark, completed in 1940, 

· and garages at Vineland, Dover, Merchantville ~md. Toms River, the 
· 1atter two being leased. c It .also _has storage places that it. rents at Cliffs 
wood, Somerville .and Woodbridge. · · ·- · 

Despite,the fact that the Department contributed half a million dol-
lars to'Yard the cost of constructing the. Annex, i it ,now' pays $20,000 
11nnually as its share of· the u,pkeep of. the building. The problem of 
space has become a serious one. Employees are crowded together 'in a 

, way which must)mpair their efficiency,:. The drafting room and the· 



Auditing and 
mind.. The) sanie conditio 
m:ent. -Office accommoda 

82 _) 

Bur~au are .examples. that come r'e~dily to 
exists i~ almost every Bureau of the 'Depart~ 

ons are at a premium.-, ' . . . '-

Some small ii.mount of _spac~ might be _:r~iade avapable by a rea~rari.ge-
ment of a few•of·the:offi· s.: An exaµi:pleis t,he large conference room 
adjoining the Commissio _er's .office on thejirst floor used mainly for 
weekly, meetings: How:ev r, )he ·extra working sp:ace gained -would not 
·begiJi to meet the needs--__ · f the situatiqn. _ · · 

. ! . . 
. . . . . ' . . \ . , ' 

--: N ~t only is there a la k of adequate working space for departmenta~ 
forces, but· an equally ise . ous cohditioh . exi'Sts -regarding the :files .and 
records. :The central :file ·long_ ago overflowed t,he two rooms assigned·_ 
them: Despite every atte pt to consolidate :and mak~ .compact these :files,, ; . . . . . . . . . . . . \ . . . 

. space is badly needed. So_ e of the records of the Auditmg and Account- -
' . . . . { 

ing Jlureau- have had to b stored in the corridor -adjoining the offices of , 
the Bureau. Files of the itle Bureau, whicli includ~ _ extremely valuable · · 
title se~rches,. and. other o.rds, have had to be_ stored in the· basement 

-of the-:An.rfex., -Thts, arr gement i~ altogeth_er unsatisfactory. -One may,. 
if necessary, forego the nvenience of having files ready at_hand, but 
one must-not overlook th need·r0f keeping such iJnportant records Jn_a 
safe and: ,secure place. · _ , - -, _ _ -

T?,e~e" is another.aspe t to'the problem thus posed._ -The Deparj;nient -· 
n9w ?ccupies, valm;tble sp ce in -the Amiex,~space.whi~h might be made· 

. __ available to other Staie gencies now occupying rented· premises 'iri the· 
_center of the city,_ were_ he Departm:ent transferred'to oth~r ·and mol,'e --
satisfaetory quarters. . - - . 

Some thought has pee give~ to this ·problem by Department officials,.' 
".- but no comprehensive ·stu ·es ha:ve been-carried out nor definite decision 

reached: - One solution reque~tly ~dvanc~_.has been that of inoving · 
tlie Department into tle · . quarters at Fernwood; where ~wo '1).ivisio:µs · 
are already located I1UQ. , lenty of ground is available: The new office 
building would: not, kv ' to be :as ·elaborate nor as' expensive ·as: the . 
-Annex, and· could certain y be iaid out in a far more efficient frinctional 
manner than :tb,e p·resent- ffices; , --

'. Tp.e _ suggestion· of a _ ' ew headquarters at Fern wood has, several ad~ _ 
· vantages·: the cost wouI be)ess than fqr another location becaus~ the· 

,., ) . . ' - -- ' 

land-is already owned;_ he n¢w building could be laid .out more e:ffici-
;· ~. ' . ' ' ' -· . ' , .. 

. (_ 

-J 
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· ently·~ ali Divisions of- the Department WOQ-ld be brought together in . 
. one place; artd valuable space in the Annex would be. released for otlier 

State. );l?-rpo~. r _ 

It _is reconuneri.ded, therefore, that the Commissio~er of Finance be' ,., 
. directed to study this entir~ prob,em in· order to determine :whether it 
• is advi~able to continu,e the- Highway ]lepa.rtnient in its present State 

·,· House Annex quarters or establ~sh it in some new location; such as at 
, the Fernwood Service Station. · · · · 

) --. The State Highway Coml.llissioner. ,, . 

The 1935 act5~ creating the office of State -Highway Commissioner,' 
continued the State ·Highwlfy Depart~ent "as .a branch of the executive 

, department of- t,w State government," ,and placed 't:li:e Commissioner 
at -its ltead; . The. act expressly gave him ·all the powers and _duties_ 
.of the .Scite Highway J;>epartment a:iid the State Highway Commissi()n -· 
existing by_virtue' of any la"\V or laws:· . . . -. - -

It has already been pointed out th~t 'tiie Commissioner is appointed' .. · 
by the Governor~ by and. with the_ advice and consent of the Senate, for ' 
a _tel'Ill of s~ years _and until bis successor is·appointed and ·qualifies, 

. "unless sooner removed by the Governor." The Governor has _the power 
to re~ove the Oonnnissioiler _for' cause. The salary of th~ Oornmissfoner 
is $15,000 a year, in addition to ,all ·necessary expenses incurred in 

· connection :with his official duties.· Ile is required to furnish a bond.: -
in the amount of $50,000, the premium ,for which is paid by the Stat,e.13 

' • • t , , , ' • • 

. - The . Con:u:nissioner is not required to: be an ,engineer, or even. to · 
possess engineering knowledge, but he .must give full time to the duties ·. 
of his office.54 The present : Commissioner, E. Donald · Sterner,· is n9t 
an· engineer· but has for many years been connected. with a large busi-
ness e;n,terprise. . ' i ' . ' • ' ' - . ' 

T'.he Ooriuniss1one; ,enjoy~ .the broadest p~wers ... He· has, authority 
to reorganize -the Department_ arid t.o·_ establi1;1-h ther~n sue~ Divisi.ons . ') . .. . -

• 1 

- 52 P. L. 1935, c. 178; 
58 P. L. 1935, c. 178, s'._2; R. S. 27:1-3 and-4. 
Hp: L. 1935, c. 178,s. 6;'R. S'. 27:i-7,. 

: ·.. '· ' . ' 
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as he may deein n:ecessar and expedient. He has the power to formu-
late and I adopt i:ules a d regulations, and prescribe duties' for the 
efficient conduqt of the ork of the Department, its officers and' em-

. ployees.55 He appoints, nd. fixes the salaries of the State Highway· 
Engineer and the Assista t State Highway Engineer and may remove 
either on~ for cause after hearing. 50 In addition, he appoints the Gen- · 

' . ' . . ' ' . 
· eral Solicitor of t_he 'Dep . rtment, with ,the approyal of the Attorney-
. General.57 . , . 

He. may appoint such . ell,ds of Divisipns, ,and clerical, techn,ical and 
other assistants, as· he ' ay deem . necessary, fix their compensation·. 
and prescribe their dutie ,· s~bject··to the provisions·pf ·appropriation~. 
and to the· Civil Service· l ws. 58 Further he m~Y. terminate the employ- · 
ment of any •.employee· olding -~ position or employment · under un: 
classified· Civil Service a d, if he ,deems it ,advisable, abolish any such.· 
position _or employment,59 ' 

The Commissioner is. under a duty to hold not less than twelve 
stated meetings each ye . , These~ in ,addition to t:i,.e minutes taken, 
are ope;n to the public. 60 He must pro~ide for the' proper auditing of 
all accounts and , mo~ies received or expended; of labgr perfor:m.ed or 
materials used in1 road· , ork, .and for the collection and tabulation of 

· such. statistics as may b .necessary' or propel' for the' use of .the De-
- . . . . ) . ' ' . 

partment in carrying out the provisions of the law. 61 · He is also re-
quired to make a compl te financial. report to the State Comptroller 
eac:b. December 31 and· une 30, showing.· the available unexpended : 
balances in the several cc6unts,.and all ou't;itanding liabilities under 

. . I 

contracts or · other financ al ?bligations to counties, municipalities and 
' '.persons.62 , . . 

· The 1927 a~t setting· up a State Highway System ;gives the ;Com-
missioner the following · ide powers;:63 . 

55 P. L. 1935, c. 178, s. 6; R. S. 27:1-8. . 
56 P. L. 1917; c. 15, s. 3, as a ended byP. L. 1923, c. 6, s. 2; R. S. 27:1-14 to 16; · 
57 P. L. 1?39, c. 75; R. S,. 27': -21. 
58 P. L. 1935,. c. 178, s. 6; ,R. . 27 :1-17 . . 

· 59 P. L. 1935, c. 178, .s. 4; R. . 27:1~18. 
60 P. L. 1917, .c. 15, s. 2; R. . 27 :1-?.1. 
,61 P. L. 1917, c. 15~ S: 4; R. . 27:1-10. 
62p_ :(,. 1927, c. 319, s. 117; . S.27:1-11. · 

·. 63 P. f-1927, c. · 319, <111, a amended by P. L .1929, c. 221, s._ 1;. R.S 27:7~21. 
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a.. To determine and adopt rules, regulations and specifications, · 
and enter into contracts covering all matters. and things incident to 
the acquisition, improvement, betterment; · construction, reconstruction, 
:maintenance and repair of State highways. · 

\ . . . . . . . 

b.. To execu~ and perform as an ind(wendent coµtractor or thr01Jgh 
. contracts made in the nam<t c;>f the State, all wo:rk64 incident to the 
maintenance and repair of State highways. 

c. To, establish and main'.tain, as. an independent contractor', a patrol 
repair system for the proper and efficient maintenance and repair: of. 
State Highways. · 

d. To employ and discharge, st{bject tci the prqvisions of· the Civil 
. Service law; an foremen and laborers, presc;l'ibe their qualifications, and 
. furnisli all equipment, tools and· material .necessary for such a patrol 
· repair: system. · · 

e. To widen, straighten and regrade State highways. 
f .. To vacate any State highway or ·part thereof; :and· 

. g. To do whatever may be1 necessary or .desirable to effectuate the 
purposes of Title 921 of tlie Revis 1ed, Statu,tes of 1937, "Highways." 

Some idea of the many and varied powers of the .State Highway Com-
missioner may be' gained by· considering the various statutory provisions 
that have been brought togetµer unde1· 'l'itle 927 of vhe Revised Statutes 
of1937yas amended 11nd supplemented" The following listis not a com-

.plefo one, but includes most of· the major powers: 

1: Detour l'foad.s.~He may establish necessary, detour roads w:here 
a. road is being constructed, reconstructed or undergoing extraordinary 
repairs 'under his authority and direction, and put them in fit condition , 

• for public travel (R. S. 927:3-1 and 92) ; and may cbntribu:te. to .any 
county for detour road purposes,,·. under such r~es • and regulations rus 
he may establish, any money that may come to his hands to be used for 
construction, reconstruction or• extraordinary repairs ( R. S. 927 :3-5). 

, ' , , r • : . . , 

· ' 2. A.ddittonal routes.~He may lay out, routes in co:n,tin:uance of, 
connecting "'.ith, and in additio:µ. to the legisla~ed routes~ (R; S. 927 :7-2) .. 

• 3 .. Taking over r,outes.-He niay determine whether a route or part 
thereof shall be taken over as a State highway, after notice served on 

' ·, ' . ,, ' ) ' 

· . 64 "Work" has been very broadly. defined by the Legislature. AH~r setting. out all activi-
ties included under "work", the definition conclucles with: "And. all other things and iervices 
necessary or convenient for the performance of the duties imposed by this title (Titk27 of 
the Revised Statutes, 'Highways')." See R. S. 27;7-l. · 
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the governing bodyhavin control of such I'oute, and hearing. Should 
his- determination (mad&·. before work on the highway· has actually 
begun) provide that cert n sections, not exc~eding five miles in length 
in anypaJ::t,ic:ular fo~ati_on, are subject to change of route, then _the indi-
cated portions of the high ay ,do not become permanently dedicated. as 
part of the route, but the ommissioner may, within. five years from the . · 

' completion of the entire h ghway as originally laid out, alter the route 
~nd lay out the new part f the. route as he may indicate (R. S. 27 :1-5 
and 6). · . . ' 

4. Construction and aint,enance of highways:-The Commissioner 
is responsible for all work on State highways, and maintaining the.high- ·. 
waysin•good order,(R. E. 27:7-!J-). 

_ 5. Public · utility use f bridges and viadiucts.-He may prescribe 
reastmable terms and re lations under which certain public utilities 
;may install their service . in, on, over or· under a · public viaduct or 
bridge constitqting a p rt of the State. Highway ·system (R. S~ 

, 27:.7-13). .. 
. . I • . 

6. Improvement of m nioip,al streets: as Stiate highways.-He may. 
enter into cont.ract With a· unfoipality whose streets or routes will form 
proper. connections' with -State highway, for work 'which will plac~ 
them in a condition in ke ping with the. nature of the State highways , 

1 approaching and leaving he municipality (R. <S. 27:7-15). 
) 7. Pou)e~s over Stat,e ighways.-,-ln the improvement, betterment, 

repair and maintenance o highways forming a part of the State High-
way System, the Oommiss·oner possesses an<t exercises, in additton to 
those conferred on hirii by Ti,tle27 of the· .Revised Statutes of 1~37, a}l 

· therights and powers not· compatible with his functions nor prohibitecl ' 
by law, exereised by Ove seers, .of Roads an:d Boards, of Chosen. Free-

. holders inroad constructio , repair and maintell.ance. (However, where 
a State highway runs thro gh a city of 75,000 or more p9pu1lation, over 

-streets or roads forn;ierly nder its jurisdiction; the city retains all its 
· former rights as to the co struction and. regulation of all water, sewer, " · 
gas·anq-other subsoilcond ·ts and structures.) (R. S. 27:7-18.) · 

8. Oooperiation with p .blio bodies in highway work.-The Commis-
sioner may :enter into a w itten agreement with any public body' or per- · ' 
_son for cooperation in any work,and to assume any portion of the cost 
thereof (R. S. 27:7~19). · , 

.· 9. ·· Settlement of claim .-Whenever it appears to the Coihluissioner · 
_ that any claim of the State against a county, municipality or'corporation 
arising out of its obligati il to contribute towfi,rd the laying out, con· 

- struction, mafutenance or epair o,f a State highway, bridge, or any part 
thereof, is disputed; either in whole or in part, and that enforcement of 
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such claim would necessitate litigation, and that--it isto the best interest 
of th,e State to compromise and settl~ , such claim, he may present the .. 
matter to the' State Honse Commission -which is authorized to· permit 
him·to settle, compromis.e and adjust any such ~claim, including any set-
off. with respect thereto, on such terms: ~s the S.tate House Commission. 
deenis reasonal)le and proper, provided that no pa,ymerit shall be required 
from\the State. The, terJI}!s of the settle1p.ent agreement must be carried 
out -within eighteen mbnth.s after delivery- of the. agreement (R~ S. 2't:7- . 

-19.1 and 19.2). . . ·' . . . . 

10. A.aquisition .of ._laruts for hig~s.-,-The 1,0ommissioner may 
acquire · lands ·or rights therein by gift, devise or purchase, or by con-

, demnation, and enter upon and take property in advance of making 
compensation therefor: where. for ari.y r¢ason he cannot acquire the prop-
erty by agreement with the ow,ner (R. S. 27:7-2'2). And' where p.e finds_ -

· · 'it necessary to acquire lan4s owned and used by municipalities, 'for public · 
· purposes, the -'Commissioner may,. after. holding a hearing, determine 

whether: or not it is a reasonable public necessity to acquire the land in 
· question (R. R 27:7-2'3). · · 

11. Settlement of aqntroversies ooer ~ands used as higwwt<1,ys.-Ff_e 
may s~ttle·and compromise, in suclr manner and upon such terms as he.· 
in his discretion may deem advisable, all controversies respecting the- -
location of'.a public highway under .his jurisdiction, or the width and . 
boundaries of such a highway; and· all controversies respecting the right 

, oft~e State to seize and fake ,possession of, as part of·a., public highway. 
under his .control, lands .occupied as ·private proPE'irtY under a claim of 
ownership for a long period .of time without '.any right _being' asserted 
therein by- the State or· its p:i;-edecessors in. title. In this ·connection, the· 
Commissioner may award'compensation whenever he deemi:fsuch aw!:lrd • 
proper, pay for the removal 3illd r;ebuild~g of structures encroaching on · 
the highway, or vacate the whole or anj part of the land in controversy 
(R. S. 27/7-~4). ,, . . : , -

\ . 
12. P~missioo, for openings 'im .highways.-He.may grant. permis•1 

, sion, upon su~h terms as he may prescribe, for openjngs in' a newly con-
structed or reconstructed State highw'.ay before the expiration, of the . 
statutory :five-year period within which.ope;nings· are·notper,mitted with-'-

. . out the Qommis~oner's consent ( R. S. 21:-1-is). : . , , : · · · 
13 .. Rejeation, of b_ids; qwalifiaat,on of aontraators1.-The. :O~mmis-

sioner inay reject any or all bids 'for _work or j:naterials not in: accordance 
with the advert~semeilt of specifications, or · for any other irregularity, 
:or if the price.is excessively above the estimated cost, "or ':f:or any other. 
cause" (R. S. 27:1-30). Tn addition to the certified check which must 
·accompany bids, he may require such additional evidence of.a contractor, 

· .. to perform.the work as he-deems :q.~essary and advisal>le (R. S.:27:7-31),. 



38 I 

14. Location of State igh'ways i,n county parks.-He may contract 
. with a Oouri~y Park Co mission regarding the location; laying out, 
opening, improvement, co struction and maintenance of a State high-

\ way in, over, under, throu h or across any park, reservation Or parkway 
·owned hy or underits con rol and jurisdiction (R. S. 2't:1-36L · Where .. 
the construction of a Sta e highway will affect a comprehensive ·plan· · 
of inunicipal1 improvemen, _the Coinmissiori.er may determine to con-· 
form as nearly as practica leto that plan and acquire lands outside the 
uniform width of the high ay (R.S .. 27:7-37),. ' , ' 

1,5. •· Oon8truction of si ewalks 1and curbs.:........He may con~truct paths 
or sidewalks and curbing a ong State highways and other roads and high~ 
ways under h~s jurisdicti n, and· may contract with counties and mu-
nicipalities to share the co t of such construction, and of the subsequent 
maip.tenance and reconstr di01;1. thereof (R. S. 27:7-39). · 

' I ' ' } 

16. Work u1ider $8310 0,000 bond issue.-The Commissioner may 
ente:r into contracts for fhe doing of work authorized by law , and 
financed from the $83,000,000 bond. issue· authorized in i9130 whenever. 
he certifies to the State ouse Commission the amount that must be 
raised. by the issuance of bqndS for' that worl-:, arii the State House 
Commission approves (R. . 27:1-40). · . . 

. . 17. Protection, ~f hig ways from d~mage 'by water.~In order to 
prevent damage to a S te highway by water, he may enter 11.pon 

) . adjacent lands and, with epartment forces or by contract, reconstruct 
such panks ana. other str ctures and construct such .drains as may be' 
necessary to preserve 'tlie highway (R. S. 21:7-41}. . . 

l. : ' ' 

18. Highway beautific tion.-He may set aside for highway beauti-
fication in any calendar y ar from funds available for State highway 

·. construction, a. sum not e eeding one per cent: of the amount spent in. 
the preceding· calendar' ye r fo,r highway construction. This money .. is· . 

.. to b·e·s.pep.·t· .. ' u• nd.·er t.he··· _sui·•.e.r,·r·i·s.io.n of ·a.· co····•.rripe·t.· .. e .. nt .. l.an···.d···scap.e a.r.ch.it···ec.··.t .. to be employed by the Co missioner. for 'that purpose (R. S. 27':i-42) .. 
. 19. Co~tracts for :r~ad matertal deposit8.~He may contract for the 

acquisition of any necessa .. lands or easements for grivel pits or other 
natural deposits of roa:d aterials · (R. S. 27:7°43). , i .' • • -· 

20., Use of highways b · railroads and street rrdlways.:_Nq :consent, ' 
_grant or francl1cise affectin any portion of a State highway, or road in-
cluded hi the State Highw y System, may be given for the construction 
of a railroad . or street rail ay thereon, except w_ith the Commissioner's. 
approval and under con 'tions acceptable to him; nor may anyone 
construct any works in· or "Q.pon ,any State highway except under such 
conditions and- regulati~ri as he m.ay_ pr~~cribe (R. S. 27':i-44.1)., 

) I 
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21. ' Designation of State high,'way bridges.-The Commissioner may 
de'3ignate any bridge connecti.Iig .at each end with improved roads :i,n the 
State ];Iighway Syste;rn as a State highway bridge, whenever. in his 
judgment t~e c~t of its operation or repair is, in view of the ti:afllc it 
carries, an inequitable charge on tlie Board of Freeholders, charg~d by . 

' I law ;with such costs. ' ', upon making ~uch a 'designation, the ' Coilllilis-
sioner prescribes the exact.sl).are of the costs of operation or .repair as- _ 

, . · sumed by the State ( R. S. 21 :1-# and 4.6) • · · , . _ . , · · · · 

I ' 

22. Piers and· wh(M"vei-He may acquire by gift; devise, grant, pur-
chase or condemnation, as 'part of the State Highway System, land and 
water rights I ii::t any sixt!J_ · class county, place -'structures thereon, and · 
erect or purchase piers and wharves for the la.Ailing of boats that carry' 
freight, vehicles and pass1cinger.s· (R. S. 21:1-41) and 50). He may pre-

. scribe· ch~rges _for the' use· of the piers and make such rules and regula-, 
tions governing them as he deems 'necessary. , He may rent or lease 
piers and wh,arves for a. period not exceeding ten years, with an. option 
to purchase ~t the expiration of. the .lease ( R. S. 21 ,:1-52). ·. .· . · - . 

23. · ],loads on State . property.~All road~ and driveways ori. Sta~-
owned land_ must be constructed· under the supervision of. the Com~ 
missioner, and all .improvel!'.lents to those already coi::tstruc4ld must like: 
wise be made under his supervision (R.·S .. 21:1-53). . · •. , ·.. ·. - · 

, . ·'· -, . . . - . . .,· . . ... r· , . . . . .( 
. . 24. Federal wid.-The Commissioner m:ay apply' to and contract 

with· the· Uni:ted: States 'government for aid in road work,. and with ·, 
governing bodies of countie~ and municipalities for the' performance of 

· such work with the aid of the State and. Federal . governmen:ts,1 the 
--State's share in the latter case not to ~ceed 50 per cent; of the balance . . · 
. af~r deducting t:qe amount. received .1as federal aid (R. ~- f7 :~-1 and 
3), , I ' ' ·• • ' ' , ·.' · ' ' · I , 

- '25·.· Oonstru~tion of .State· highway rowtes iy oounties and munioi-
palities.-The Coihlilissioner may. con.sent to the co.nstruction and im- . 

. prov~ment of the whole or any part -of . a State. highway Jaid out by 
· him, by the Board o~ Freeholders of the· county: in which it 'lies, the . 
· work to be done in , accordance with plans ar,id speci:ficatim:is sqbmitted · 
to · and 'approved by him. •. He must 'likewise approve of any· contract ' · 
let for such work, and the work' must· at all times be subject to his in-·' 

.·.spection. -·.The Oonimissioner must, witlun six·:y-ears after th~ date.that,: 
b.e has.approved of .the co:n,st~uctioµ con:trac~, if funds be on Jiand'avail~ 
able for that·_purpose, take.over the highway and r~buqie the -~ounty 
for the actual cost of. the constl'liction, . after the State. llighway Engi-
neer has oo,rtifted 'that the road .has been constructed in. accordance with 
the pians anci spec~:fi:catiozj:s approved ,by the· Commissioner ( R,. S, 21:9-1 
and 3). Similar provisions exist, as. regards State · highways within · 
municipalities (.I~. S. 21;-10-1 an.cl 4)' •. · ·. -

I' 

) I 
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26.1 Oownty paving of S a.ti highways.~T4e Commission~r may, wher'!l 
a road taken over by him s a State high,vay is not yet paved,, consent 
to the county paving 'the road, and designate the year in which the 
county willbe reimbursed for .the w-0rk ( R. S. 27 :9-5). 

27. Disposition of pro •ert/ not ne,ed,e.d for Stape highw~ys.-When° 
ever the Commissioner de ermines that real estate or any right or in-
terest therein acquired for State highway purposes, is no longer needed 
for such use, he may : · · · · · 

a. Sell it ·at. priva e sale, £or not les.s than the amount paid 
therefor, to . any municipality or public board, for public use 
only; · · 

. b. "sell it at public sale to the highest bidder; or 
. c. Exchange it for other lands (R. S. '27i12-1); 

. ' \ -

He ,may also convey and release to the owners of the fee, any slope, 
drainage ·or easement,rig. ts that he 'may determine are 'no longer re-

. · quired for the use of tp.e tate highway with which they are connecte.d 
( R. S. 27 :12-4). In addi ·on,. he may exchange or sell at priv.ate sale, 
on such terms as he dee s in the best• interest of the State, lands 
acquired for highway pur oses,, in order to acquire other lands required . 

, !or su,c.h purposes (R. s: · 7 :12-4 and 5). . . 
28. · Oonstruction'and aintenanoe standards for Stiate A.id Roads.-

The Commissioner may rescribe standards for the construction and 
maintenance of State Aid county or municipal, roads (.R. S. 27:13~1). 

) ·~ . 

29. Approval of St,at Aid annwal work programs.-He must ap-
prove the annual work p ogra:i;ns fil~d by counties a;nd municipalities 

·covering .. the· improvemen , 'maintenance or. repair. of highways and· 
bridges with State Aid f. ds (R. S .. 27:13-2). In this connection, the 
Commissioner ,may hoJd h arings with a. view to :recommending changes 
in the P,r<?grams, and ma;}f deny State aid to any project$ which in his 

· judgment do not properlJI coordinate with the State Highway · System 
and with county a:n,d mu' 'dpal systems (R. S. 27:13-3f. 

. . 

30. State aid to oou . ties.-The Commissioner apportions $35,000 
annually to each ccmnty f om State Highway System funds as State aid 
money for 'the const:ructi n, · reconstruction, ··maintenance and· repair, of 
county roads and bridges, pursuant to R, S. 21:14-1. VVhen more roads. 
are applied for to the Bo rd of Freeholders than can be constructed in 
any one year, the Board nd the Commissioner may select tho$e to be 

·. constructed first {R. S. 7:14-2). In thiS connection, nq survey of a 
· county road to lie constr cted may be commenced until · the Commis-
sioner has given his writt n consent, and. he must, approve of all plans 
and 1;1pecifications after· e Freeholders have ·· passed . on them ( R. S. 



41 
. - ' 

27 :14-3). Further, he must approve of every contract let, together with 
the contractor's. bQnd (R. S. 27 :14-13), ,as well as any supplemental 
contracts entered into by the Board of Freeholders (R. S . . 27 :14-"t(). 
Finally, he must -certify to the State Con;:iptroller, from time to time, 
the amount to be paid any county or· municipality as the, State's share 
of the c6nstr~ction cost (R. S. 21':14-17). The Commissioner has, sim-
ilar powers where existing roads constructed, with State aid are to ·be 
widened with State aid funds (R. S. 27:14-22'). Where an improved 
public road. is in: need of extraordinary repairs or ;reconstruction, the 
Commissioner may approve the plans· and specificatiop.s prepared by 
the public body charged with its care, and certify the amount of State 
aid funds he will set asiqe for the workof repairs (R: S. 21 :14-41). 

31; ' State aid to municipalities · for constructi:on iof unimproved, 
roads.~The Commissioner .decides which of the applications ·made by. 
the municip,alities in any county for State. aid65 in the construction of 

• unimproved ·roads will best serve . the interests of the municipalities, . 
county and State: and, after approval, enters into agreements with them 
regarding necessary plans and surveys, the doing of the actual work, 

· and the-inspection thereof (R. S. 27:15-4). · 
32. Stat,e aid to municipalities for maintena11:ce and repair of State 

Aid 1'1oads.:--The Commissioner distributes $525,000 annually ainong 
the several counties in such proportions as· he may determine, for the . 
purpose qf aiding municipalities in the maintenance· and repair o'f roads · , 
constructed with State Aid funds (R. S. 27 :Hi-10). The municipalities 
must contribute such sum towards the cost of repair as he or the Board 

, of Freeholders may determine, which , shall not be less than ten per 
cent. (R. S. 27 :15-'13 and 14). The Commissioner must approve of the-
work done or services rendered before any payment may.be made (R. S.' 
27:15-15),. In the case ~f municipalities in first class counties,, the 
Commissioner may permit State Aid maintenance funds. for new con-, 
struction, reconstruction, betterment or improvement of municipal roads 
and streets (R. S. 21.'15-18). , _ · · .. , . · ' 

. . 
Here, then, we have the full sweep of the authority delegated to the' 

State Highway' Commissioner. • Hand -· in · hand with these extensive 
powers goes full responsibility. 

The powers and· duties assigned to the Commissioner also serve to . · 
indicate how far reaching . the ramifiGations 'of the St,ate 'Highway L De-

- 'i_ 

65 $125,000 of State Aid money is available to the municipalities of each county, except-
in~ cities of over 14,000 population. Of this amount, $75,000 is available for construction of 
ummproved roads. and $50,000 for maintenance and repair of such roads. Any portion of the 
$50,000 not applied for by October 1 of each year is added to the $75,000 available for con-
struction (R. S. 27: 15-1). · · ' , . 
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partment are. Its. progra · and activities extend into every section of 
the. State .. The influence of the dev~lopment of the State Highway 
System on the life .of N~, Jersey is obvious enough. A mo:ment's con-
sideration 9f the .more th n nine-million-dollar State Aid .,program to 
counties a.nd municipaliti s, which, is anything. but self ~executing, will . 
reveal just how all-pervad ng the Department's influence can be, and is. 

No estimate can possi ly be projectea that will indicate the large 
number of persons and rganizations ultimately affected by the op-
, erations of tlie Departme t. Aside from those actually employed by , 
the Department, and the ederal, State, county and local officials with 
whom they constantly ,de 1, tllere are the contractors· and their,forces; 
the motorists, of cour.se; hose wh0 produce the matedals and supplies , 
needed for highway worl; the petroleum and automotive industries; 
citizens intere~ted in hig way ,development, in parkways ·and roadside 
beautification. It can re dily be appreciated that many of these in-
. terested individuals and g 01UPS try to bring tiieir''problems and proposi-
, tion.s to the Commission r's attention. 1 Not a few succeed. In the 
· measure that they manag 
interviews, they reduc.e t 
day affairs bf the ~epart 

to take ;up his time with correspondence and. 
time required for administering the day-by-

ent .itself. · 1 · 

' The 8tate Highway D~partment consists of the Commissioner and 
all the officers and empl · yees continued· .in: offices or employments or 
appointed ~nder the pro, isions of the. 1935 act establishing the pffice 
of ·State Highway <;Jom:mi,sioner, and all the powers of the Department . 
· reside in the Conimissio1·. r as the administrative head ·thereof. 66 The , 
Department, _as pr~s~~tly c,o~stituted ,under the Commissioner, consists 
'of the follown1g D1v1s10n : . . 

, , , 

1. Administrat on .Division, headed by the Chief Clerk and· 
Secretary, which · eludes the Auditing and• Accounting, Filing, 
Personnel, · Pu.rchas and Stores, and Statistical· Bure~us. 

2. Legal Divisi, n, 'in charge of.the General· Solicitor .. 
3 .. Real Estat · Division (Negotiations), headed by the 

Senior. Right-of~W y Agent. · 
4. Constructio · Division, which includes the S,urvey and 

Plans Bureau, Bri ge Bureau, Construction Dis.tricts~ Engineer 
, · of Grade Crpssings and Federal Aid Bureau, all in charge of the 

Qonstruction Eng· · 

66 P. L. 1935, c. 178, ss. 1, 8; . S. 27:1-2., 
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5. Maintenance Division, headed by the . Superintendent of 
'.Maintenance. ·, I. 

6. State Aia' Pr~jects Divisipn, in charge of the Supervisor 
. of ·State Aid Projects. · · · · , · · · 

. , , 7. Electrical Division, headed by the Engineer in Charge., ... 
. . 8. Equipment Di~ision; headed by the Supervisor of Equip-

' ment and Transportation. · · . . · 
(-. , ' . 

9 •. Laboratory Division, in charge of the Chief of Testing 
Laborafory. , · · 

The Chief Clerk and Secretary, and the General Solicitor are di-
rectly responsible to the State Highway Commissioner .. for, the work 
of their ,Divisions. The heads of all other Divisions are directly re-
sponsible to the State Highway, En,gineer, who, 'in turn, is directly · 
responsible to the Commi~sioner. . · 

. T:jle chief aides of th~ Commissioner ar~ the, State High1fay Engi-
. neer, the General Solicitor, and the Chief Clerk and Secretary:: lte-
. spectively they handle the engineering problems, legal matters, and 
administrative details. of the Department. 

The Commissioi;ier ,has a staff consisting of a personal secretary, a 
· rec~ption cterk, :five Inv~stigators, an Engineer of Special Design, and 
a . part-time. publicity ~an. The , Engineer of Special Design, whose 
salary is $3,600 a year, is in. charge of. the educational progrii,m of the 
Department, including . the preparation · and showi11g of · :films; ,pictures 

'l and other exhibits relating to' the work of the Department, lecturing' 
on various 'aspects of the Department program, and publicizing· high-
way activities, particu1arly the safety program carried out .in recent 
years. He is also in charge of preparing_ photographs for departmental 
use, as well as mod.els and drawings of proposed construction for 
engine~ring1 ~nd public relation~ purposes. He h~s .one full-time assis-
tant and a part-time assistant,when needed. , . l 

· The . Investigators are responsible for investigating and reporting 
directly 'to, the Commissioner on ail complaints and anonymous com-., 
munications. They also.· keep constant check on ~he employees in the 
field in order to maintain the efq.ciency of the Department. Each' In-
vestigator has a;pout four co.unties as his territory .. The present Com-
mis.sioner establis4ed the system of Investigators working directly out 
of the head office. ' · · 
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The Commissioner is ntitled to · two assistants who·. need not be in 
the classified Civil Servi e. 67 His personal secretary is, one; a Confi-

. d,ential Assistant, at a alary of $4,800 a year; was the other. until 
very recently when he jo"ned the'armed forces. 

The I tate Highway Engineer ' 

The State Highway .E~gineer, ash.as already been noted, is appointed, 
by the, Commissioner for a term of four years, and niay be r,emoved by · 
him for cause after hear·ng.08 He must be ''a' qualified a:p.d competent 
enginee~ who has had act al. exper~ence _in ro~d an_d bridge. constr~ctio'n 
and mamtenance." He ust devote his entire· tmre and attention to - - ,, - , , . I 

the duties of his office. His ~alary is fixed by th(} Commissioner, and 
he also receives reirnbur ement for his necessary expenses. The High-. 
way Engineer is require to furnish a bond to the State in the sum of 
$10,000 conditione.d upon the faithful performance of his duties. . . ' 

' The statutes .make si ifar provision69 for an Assistant State Iligh-
/ way Engineer, but this o ce has remained yacant since 1937 when: the 
incumbent, James Loga , was promoted to his· present , position as 
Righw;ay Engineer. Hi salary as As.sistant Highway Engineer was 
$10,000. At the time he became Highway Engineer in July 1937, th~ 
Coin:missionei;: fixed his alary · at $12,0,00; in 1939, · this was rais1d to 
$14,000. . .. 

,The Highway Engine r has general, supervision over all Divisions of 
' ) ' J ' \ ; >-

the Department except t e Administration and. Legal Divisions. There 
is a direct conllection wi h the latter :Division; however, where its work 
touches upon ,tb,e acquis tion of property. 'The Highway Engineer is, 

:. ::i:~.r'.ii;,r;;::si:::. :~;;.er;f ~t·T.n;;m:!~~. :;;'t•::~n:n.·et!; 
handling his correspon{ence and ,Teports, helping wjth the annual 
report, obtaining required data and 'information for .him from1 the 

, l ;- ' 

67 R. S.11.·4-4 (m). 
68 P. L. 1917, c. 15, s. 3, as mended by P. L.1923, c. 6, s. 2; R. S. 27:1~14 and 16. The 

term of the present,Highway E gineer, James Logan, expires June 30, 1945.. · 
611 R. S, 27.·1-15. 



various Departments, arid otherwise serving in the capacity of an 
administrative assistant. 'He, in turn, is assisted by a Senior Clerk~ 
Stenographer. Reporting directly to the High.way, Engineer are the ' 
Special Engineer;70 an Investigator,71 whose salary is $4,800 a year 
and who investigates complaints for the Highway Engineer; and a· 
Technical Engineer, who, was brought into the Department to handle 
engineering details on Public Works Administration projects such as 
the Ed1son bridge and similar permanent structti.resi He is presently 
cleaning up the final details on these projects and. handling -special 
engineerini assignments for the Highway Engineer. His ~salary is 
$6,000 a year, and he is assisted by a_ Clerk-St~nographer. 

/ 70 This position is discussed in the section dealing with. the organization of the Real Es- . 
tate Division, post, at p. 65.. . , ·, , · · , 

71 Ciyil Service title, "W. P. A. Field Coordinator."\ 
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ADMINISTRATION DIVISION. 
' ' ' 

The Administration Division ~f the. State Highway Department; is · 
headed by the Chief Clerk who is in· gener~l ·charge of· the Auditing and 
Accounting. Bureau, •Purchase _and .Stores· Bureau; personnel.·matters, 
statistical. research,· the· labor payroll. fund, the central . files; the mail 

. room and the office· boys. . . ' 
'_·) .. . ' . ' .. . '. . ' . . . 

. The Chief Clerk is also Secretary' t,o the· Department,· having been 
. ·" .. . . . : . • ' . . ' : I 

·continued in:that position by designation ofthe·Highway Oommissioner . 
. when the latter took office in 1935. . He likewise was co:q.timied. as :Ap-.'. 
· proval Offic~r .of . the Department, and )ii, that capacity provi~les the · · 
, responsible signature which the ~State Comptroller requires on 'Depart•, 
ment -pills before payment.12 • In addition, the 'Chief Clerk is 'C11st.odian .. 
df the Labor Payroll )rund. 7& 

Duties of th~ Princip~l .Division Pe~sonnel 

· Chief. Clerk and Secretary: · · · 
\• 

He is directly respon~ible to t;tie. Su,i,te Highway Oorirmissionerl. but 
the ¥ery nature of his office reqajres· that he be ih constant contact witli. 
the _several Divisions of the Department~ . . . ' ·~ 

· As Secretary, he prepares the ~:hedule of business for the meetings 
of the Commissioner; certifies the' official action taken by the Commis, 
sioner·;~prepares antl' distributes: directly after the meeting an indexe4 
summary Qf official acti0n taken; .draws up .the ,forin,al minutes of the 
meetings which are i;Iidexed and bound; notifies all Department officials , . 
and outside parties of any action taken by the Commissioner affecting 
them;. handles all' rec0rds, instruments ~~d- ot:her • material that are fo 1, 

go before the Commissioner for action or: are called for by him ; keeps a 
file of orders promulgatel'by the Commissioner; and; as. Secretary 06 · 
the Department, ,signs . offic~al qorrespondence. . . . . 

. ', , 7~ R. s. s2~i8-2a. · · 
• 7s SeeR. $. zk: ~i~3. ' .. 

...... ' 

. . ' 
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. -. I.. . ,· '· 

,By virtue-of his _desi tion as .Approval Officer for the Department, 
the Chief Clerk approves 'all bills presented to ,the department for pay-· 
ment. 

' ' 

., . In 9onn:ection with-th. letting of contracts, the Chief Clerk prepai:es 
the advertisements for bi 1s and forwaids them to a ge:Q,eral mailing list 

' ' ' 
and to newspapers for pu lication; he provides bidders with sets, of con-
struction pians upon pa ent of a· deposit;'-he opens the bids. in the . 

. Commissioner's presence and tabulates, them;' and he supe:rvises the_ . , 
preparation and executio of contracts let ·by the Department. Through -

. the Chief Auditor and A countant, the Chief Clerk is• generally respon-
·_ sible for all auditing .an acco~nting ~ork~ He hru:i, general charge of 

statistical research. and f purchases and., ·stores,· and direct charge of · 
'' the per~onnel work of th Department. He i's generally responsible for 

, the· J;>epartment's files an records, and· for the mail and mailroom, and . 
has general supervision f the office hoys., ' . ' ' ·' ,· ' 

. As Cusfodian 0~ the . ayr~ll Fund,. the Chief Clerk handles the re-
volving labor payroll 'a cou.nt and. signs. checks~ .drawn· on it; The 1 

'.$100,000 fidelity bond.of he Crist9'dian of-the Payroll Fund is furnished. 
·, in accordance with, the p ovi1sio;ns of the st~tute. 

: The, ,i,iala~y 'of th~ Oh ef' Clerk is $6,600 a·;~ar. Assisting him are 
the Chief Auditor and , ccouritant, two Assistants,· the Supervisor of 
Purchase and Stores} a hief File' 10Ierk, a _Head Clerk doing statistical· ·:. 
work, and a _small clerica staff.;_ The latter consists of two Senior Olerk0 .• . 

Stenographers, one acti as s~cretary 'to the Chief Clerk anµ the other 
pr~parin~l the, ?ffice copy· f the ~utes and t:~1e, in~ex th~reto as well :as . , 
domg secretarial work• f r the Chief Ole:i;-k and his Assistant (salaries 
$1-800· and $1620,_ respe tively) ; a' Principal Clerk-Stenographer ( at 
$2160) who J:randles ro ine corresp'(mdeIJ.ce and, with a Clerk: as as-
sistant, assembles plans nd s.pecifications, records 'contractors' deposits 
therefor, and carries, ou general office work; and ·two Olerk-Stenog-
rapJ:iers; ' ' ' , ' ' 

Assistants to the Chief 
. ' ' 

· An Assistant to the_ 
assists in carrying out 

. which clears his office. 
· the Chief Clerk except 

I 

filef Clerk !Serves as his ~xecutive secretary and . 
any of the de~ils of the great volume of work . 
is dµties .touch upon all phases of the work; Orf 

013e which require the, latteii's 'signature. . 
,\ 
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Anothe'r A:ssi~tant to. the Chief Clerk is. in complete cha,rge of all 
matters relating to personnel, including the :filling of vacancies arid new 
,positions; the laying off, fine, demotion suspension, removal, promotion 
or resignation of employees; leaves of absence and salary changes, all of 
which matters require official action by the Commissioner. ,He cleaDs: all 

. personnel matters with the Civil Service Commission. He maintains a 
complete and detailed card file for all salaried personnel, as well as a . 
folder for each salaried employee containing all records relating to:him~ · 
He prepares the payroll of the salaried personnel 1semi-monthly. He is 
also in charge of all matters relating to the State Employees' Reti~ement 
s,stem. He is.assisted by a clerical staff of two. · 

The salary of each Assistant is $3,300 a year. 

Chief Auditor _and.Accountant: ' 

As head of the Auditing and Accounting Bureau, he is responsible 
for all auditing, accounting records and :firi.ancial reports of the State 
Highway Department. He_ is in general charge of planning and in-
stalling auditing and accounting systems and forms, for · the : purpose 
of insuring proper audits and of .maintaining the :financial ,and ·cost 
records of the Departri1ent. He supervises . and directs all auditing, 

. accounting and cost accounting procedures and personnel. . ' ' ' ' ' . 

, The Chief Auditor and 'Accountant prepares the annual bu4get . of 
th~ Department before October 15, afte,r conferring with the Highway . 
Commissioner and the Highway Engineer. He. also prepares and sub-
mits · monthly, quarterly / and annual financial reports, as well as such 
special reports and analyses as may be requested of him by the Com~ 
nnss10ner. He handles · all claims against contractors · and such cor-

. respondence as the Commissioner may refer to him for r~ply. · He also 
certifies the availability of funds on various projects. ,. · 

1In addition, the Chief Auditor. and Accountant supervises the pre-
liminary work connected with the classification of contractors under 
the prequalification requirements of the J;)epartment. 74 Along wi,th the 
Highway Engineer, Construction Engineer and General· Solicitor, he · 
sits as· a member of the Prequalificatioli Committee which recommends 
to the Commissioner the classifications and ratings to be ·given to con-
trac~ors who . wish to qualify as prospective bidders on highway con- , 
tract work. 

7' See R. S. 52:35-1 et seq; in this connection. 
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His salary is $5,260 year. 'He is assiste~ by Division Auditors, 
Aucµto_rs, the Cost .Acco tant and his staff, those in charge ·of general 

- accounts . and .the labor payroll, and a Contractors' . Qlassi:fication 
· Officer. · · · 

Divisfori. Auditors: 

- · Auditing :worlf is don in the fiTst instance by Division Auditors75 · 

located in the ·various' di isional offices of the Department. There are 
:fifteen Divis:ion. Auditors; . and they, are, in effect, .the representatives of '. . , 
the Chief Auditor and A' countaiit _h1 their respective Divisfqns., , After 
they have checked the b ls, · 'reimbursement statements, estimates for 
payments,. etc., these' reco ds pass on ,to the central office. ' ', . 

Auditors:, 
There '-are :fi_v~- Aµdito S76 directly. responsibif;l to the Chi~f Auditor 

and Accountant. -One, or king out, of • the central , office. and· assigned. 
to th~ field, d~s work si. 'uar to that of the•Division Amlitors i_n con-
nection :with constru,ctio projects carried-out ,by the Maintenance Divi- · , 
sio:ri, The _other four, lo ated in the ·central ·office proper; ar,e respoii.-

. sible for :piaking the .fin 1 _audits .. One handles all item,s relating to 
,_ -salaries and ordinary ex enses (items .of general administration) .,for 
:- all Divisions; a secq:Q.d, ontract GOnstruction itei:ns originti.ting iri. the 

, · Constr1;1.ctibn ])ivisfon; t e third is in charge of right-of ,way ai;i.d special 
service it~ms; ~d the fo. rth, items relating to State Aid w9rk (aid to 

· counties a.ml municipali ; es). · . -

Cost Accountant: , · 1, , . 

_-The cost accounting orlr· of the Blir~~u is in charge of a Cost Ac-
cQuiLtant, ,who "1,Ct~' as th c}).ief ~ssistant to the (Jhief ~Auditor and Ac-
countant. 'His. salary is $3,960 · and he is assis,ted by It staff of fwe~ty-

. thrf;le, .headed. by an A ditor. 77 . The complex· and detailed ;work of. 

711 These are disqussed in co ec\io~ -with. the organization of each Division, post. Their 
· salaries vary.' 

' . . ' ( ' \ 

76 Civil S~rvice classificatio s: ·;•Auditor'' (2)-salary $2,VOO; "Principal Clerk" (1)- . 
salary $2,400; and "Junior Audi or'' (2)..:...salaries $1,980 and $2,2~. · · 

' _77 ~i;il Service classifica~io : l'~uditor" (l)_at $2,700; "Ptinci~l Cost Clerk'' (l)_,and 
''Prmcipal Qerk'' (1) ,it $2,400; 'Seruor Cost Clerk" (8) at $1,500 to lpZ,040; 1'Jurt1or Auditor" 
(2) at $1,860; "Cost Clerk" (3) t $1,080;,and "Key ·I_>unch Operator'' (7) at $1,080 to $1,680. 

I .1 •• • 

. 'I' 

r 
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breaking down the actual expenditures of the· several Divisions amf dis-
tributing them to the various operatfons and jobs, is made possible · 

·through the use of til,bulating machines handling punched cards. · 
• ' • '\ ', I 

The many items which. pass ac~oss the desks of the Division Aridi-
tors 'in. ~he Maintenance, Electrical and' Equipment ;Divisions, and :in the 
Purcb'.ase and. Stores Bureau, are ·analyzed by ,the cost ·accounting staff. 

·One of the'staff is in charge of checking,allitems· for such matters as 
code numbers and calculations; a· second person maintains cost control 
on all co:sts . relating to maintenance '( including labor, materials and 
supplies) I; engineering costs. is' the resj)onsibility ' of a third member, 

· and '-equipment costs the responsibility 'of a fourth. . · . ·. . . 
I ' ' I. ' ( : -

. This cost accounting system is coII1plete and ve:ry .efficiently 1118.Di· 
aged. It makes possible the prompt determi:n,ation of nn:it costs, the 

, current total, expenditure on a particular operation, ~ccurate inventory 
•. control, and .a host of other matters· that' oi::l.e, would expect of. a ~ode~ 
.and comprehensive' cost· accounting system. · · ' ' 

. , . . : ·, , I ,· . . 

The <Jost Accountant is also responsible for maintaining . a per-
petual inventory record and of taking ari inventory; of maintenance :ina-
terials, supplies ancl equipment, ,and 9f . stor~s kept by · the Purchase . · 
and Stores-Bureau. Such inventory is made at least once a year,· and 
there are i:nter:im spot checks. ' ' • 

· Genera• . Accounts: · 
· The gene_ral ·accounts are kept by .a staff :of four,78 assisted. on pcca-

. _sion by the Contractors' Classification ·officer. One handles the ~eneral 
· ledger, two are assigned to the journals, and one is in charge of the bill ·. 1 ledger'. . . . . , . 

Labor Payroll: --, 

A, Seni~r Auditor h~ads the staff of eight whi~:ti handles the labor 
payroll,. 79 Checks .. are prepared after ·. the pa,yrolls have been· chec,J{ed 
against the .tabulated time records _kept· by the 0o'st Accountant and' 

.... . . . . ' . . ,· . 

' 78 Civil Service classifiCl!,tions :: '.'Principal Auditor" (1) ar$3;000; "Senior Cost Oerk'' 
(1) and "Junior Audito(' (2): at.$1,740. · · · , 
':. -79 Civil ,S~rvice classifications; "Sen,ior Audi;toi' (1)' at $3,000; "Junio.r Auditor" (1) ·at· 

$2,160; "Paymaster" ( 4) at $1,680 'to $?,400; "Bookkeeping'-Machine Operator''. (1)· at $J,200; 
and. "Office Boy" (1) at $480., . 1 ' · · · · · · · · i · · 

I ,. 

·f ,, 

I 
I. 
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after they have ~!eared -th Civil Service Commission and the Commis-
sioner of .F!nance:8° Fou . of these· eight serve as J>'aymasters in. dis-
t~buting the checks· to the men .in ,the· ~eld. , · 

' ' 

Contractors'. Classific'ation 
' J ' • ·, • • '. • • 

He reviews .and analyze questiorujaires submitted by prospective con-
. tractors· on hi-gh~ay work, unde! the provisions of ]!,. S. 52:35J to ~ee' 
. that they n;ieet · t},1.e : preq . aliffoation: provisions.' After ·. the Highway 
Commissioner h~ approve the classifications and ratings recommended 
by th~· Prequali:fiiation C mmi~lee; the O~1,1tractors' Cl1tssi:fication . Of~ 
fleer. notifies ·the contracto s of their status> He handles all notices in '' - ' . . . .. 

connection with submittin new prequali:fication .questionnaires before_ 
the expiration of any clas i:fication and rating. . . 

' '-., - ' ' ' - ' ' 

~e also maintains a rd file of all contractors; with their classi-
:ficat~ons and . ratiii.gii!,; ana yzes. the revised statement whicli each , con-
tractor must file :at ,the ti e he submits' a bid for highway )V0rk to as-

. . . ,' ' , . •·, . . 'I 

1 certain that· hi~ condition has not changed. for. the worse since he was, · 
classified and rated., and i' ports the results of his analysis to the Qon~ 
strnction Engineer; Jeeps ' :file- of all statements submitted; and When~ ' 
ever necessary revises the. egul~tions ~d forms ;relating 'to prequali:fica--
tion. He also. assists in t e general accounting wqrk of the Chief Audi-
tor- and Accountant when needed. His salary is $2,700. ' · · · .· 

, I 

i' 

$upervi~or of Purchase a d Stores: ) 
' 'He 'reviews all . order equ,ests 'for materials' mad~ by the various 

Divisions to determine wh 'th.er, the· items; are to be bought, b;f the State. 
Purchasing Department O dir~ctly by hiin. If the, item requested is , 
such as 0he may buy, he- m kes the . purchase direct. Otherwise, he pre- . 
pares a detailed applica_t·on ,and sets of min;ieographed .specifications 

. ~or the 'state Purchasing Department. He tabulates1• bids received by 
that Department for mai tenance materials and conveys to the S.tate 
Purchas~ Co.in.missioner t e recomm~dation of th.e .Highway Commis-

• • . -. • ' .- . I 
sioner ~s to the award of the con~ract. He prepares:authorizations to 
furnish contract ;'Ilaterial as they are 'needed by the Maint~riance -De-

.partment and .notifies th~ State Purchasing Department of any short-
. ' 

· . so Payrolls i:-equi~e. the app~~ 1 ~£ the. Commi;sioner of Fiµance urider. Executive, Orde~" 
. No. 1, .dated JiUne 24j 1941. . 

\ 
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age, .rejection or· condition' of goods not in accordance w-i,th the 
requirements. In short, he is· responsible for all details and records 
connected with purchases ( including emergency purchase orders) 

· except those handled by the State Purchasing Department. . 
, Assisting ith'.e Supervisor of Pu~chase. and Stores is an office staff of . 

five. A Principal Olerk-f3ookl.:eeper ~cts as Division Auditor' (salary--'--· 
$2,520) and audits all accounts · before they pass on to the Auditing 
and Accounting Bureau. Two Senior Clerks, who .receive $1,560 and 

• r ( • , • 

·$1,920 respectively, assist in the detail work of the Bureau, along with 
an Office Appliance Clerk ( at $1,260) who js also in charge of the · 
stationery and office supply stockroom maintained by the Bureai{ in the 
basement of the State · House Annex. A OlerI(Steriog'r~pher acts as • 
secretary to the Supervisor and does work for the Division Auditor.· 

\ , ' . ' , / ( 

The Supervisor is in, charge of 'departmental .stores, except those 
,kept independently by the Electrical Division, and oy the Equipment 
Division at its ,New~rk garage. The storeroom is located at the Fern-
wood headquarters of the Highway Department and is in charge of a 
Storekeeper ,assisted by a sfaff of six,81 · .. Withdrawals from stores are 
made on requisit:ions .. 'l:he . Supervisor maintains an inventory control •·, 
through a comprehens~ve and detailed system of :records. · ... 

The Supervisor of Purchase and Stores also arranges for, the sale of 
surplus materials under· annual agreements, and . is in charge of the 

. disposition of obsolescent .material. 
The mail :room, distribution ~f the mails, and· records· relating to 

letter~ received and answered, are likewise the responsibility of the 
Supervisor of Purchase and Stores. He is in charge of the six office 
'boys who do inter-office work for the entire Department. He is also 
in dharge of the mimeograph and printing room ·where fqur employees 
prepare most of the forms used by the Department and do extensive 
:mimeographing jobs, including publidty material, minutes of Coma 
missioner's meetings, sections of the annual report, and similar items. ' 

'The Supervisor of Purchase and Stores is directlyJesponsible to 
the 'chief Clerk and Secretary, ~nd all purchase forms a;e e~ecuted by 
him in the latter's name. He reportis to the State Highway' E~gineer · 
in connection with stores. His salary is $3,600 a year., . 

81 The Storekeeper's salary i.s $2,94{). His assistants are a Senior Clerk ($1;920), Senior 
· . Stock Clerk ($1,680), thre.e stock Clerks ($1,380) and a Road Equipment Operator ($1,020) 

who handles deliveries. . . , · · .· . · · · 

) 
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Chief1 File Clerk: 
The central files are in charge of .the Chief File Clerk who ha~ four 

assistants.82 He is respo sible for filing all corresponderi.ce, r/eGorcls, 
bills and expense accounts oonutes of meetings, maps, plans, and blue-
prints sent to the central files by the various divisions. He maintains 
a card index for correspondence;, subject files of all material sent- him; 
bound copies of correspo~dence in chronological sequence; bound vol-

. u:ines of bills; a complet~ . file of. departmental publicity releases ,and 
. an index thereto ; bound•. vp. lumes of· records. transferred from the active 
files; subject files relating to Motor Vehicle Aid and Township and 
Borough Aid, and a· file o~ • minutes . of meetings. He is also in charge 
df.the vaults,on the second floor and in the basement of the State House 
Annex where bound recor, s and transfer files are kept. 'The Chief File 
Clerk receives $1,920 a ye r. 

Head Clerk: 

A Head Clerk.is resprsible for, the preparation of various statisti-. 
cal studies requested by the Highway Engineer, .road mileage com-
pilations, and.the Depart ent's monthly report on the condition of the 
roads. He, assists in mJking up the annual report. His salary is 
$3,000 a year and he is atsisted by a Clerk. · · ' 

. 82 Bis Civil Servic!'! title is "S nior Clerk''; his assjstants are a Clerk-Typist, Junior Clerk 
and two File Clerks. · 
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LEGAL DIVISION 

The legal work of the State Highway :Pepartni.ent is in charge of· 
the General Solicitor, . appointed by the Highway· Commissioner. with 
the approval . of the Attorney-General, pursuant to provisions of the 
special, statute passed in 1939 creating t:he office of' G~neral. Solicitor 
€ P. ·L. 1939,,, c. 75; R. s: 2'7 }1-21). · He is also special Assistant ~ttor- · 
ney-General, by designation of, ,and serving at the will of the Attorhey-
Gene:ral. · · · · 

He. ,cannot be removed from. office except· for' good. cause 'shown, 
, after··a· fair and •impartial ·trial. He holds his position: during good 
behavior, and cannot be removed, for political reasons, Under the 
statute; the General Soli<;itor must devote his entire time and attention 
to the duties of hfs office and may not engage in the private practice 

. Qf the law at, any time· during his incumbency. His salary,. fixed by 
the Commissioner, is presently $12,000 a, year, and· he'. also receives 
. reimbursement .for his necessary expenses. ·· · . 

The General Shlicitor isc assisted. by a staff of six counsel, appointed 
by the Attorney-General pursuant to R. B. 52:17-9, who hold office at 
the latter's pleasure. As chief legal officer of the Department 'he is in 
~harge of .the law and condemnatio;u ·' personnel, the Supervisor ·of 
Titles, the Title Officer, and the Workmen's Compensation and. Claims 
Clerk.· ' 

Gene.ral Solicitor: 
/ . 

. It is the duty of the General S~licitor fo. coordinate and centralize 
the legal work of the various Divisions of the State Highway Depart-
ment; to advise the Commissioner and employees of the Department 
when ma,tters should be referred to the Attorn,ey-Gen~ra1; to prep~re 
,reports for opinions.from the Attorney-General; to assist counsel ap-
pointed p:ursuant to R. S .. 52:17-9, supra, iJi the. preparation, and con-
duct of matters referred to the. Attorney-General, and in . general to · 
maintain close contact with the v.::irj.ous activities .of the Department 
,insofar as such activ:ities involve legal problems. In addition fo his . 
·prescribed duties, as special Assistant· Attorney-General he. acts for and 

' ( / 



I·. 

' ' 

-· · in behalf of, and in. th~ ria~e: of the Attorney-General, without addi- , 
' ti_onal ~mpensation. 83 · ·· · · 

. ' 'i . . ' 
Ampng other_ dutie,s, the General Solicitor attends. the,- award ·of. 

contr4cts; approves · au· epartfuent agreements' as to form; ·:handles ' 
any mail to1Jcb.ing upon·l gal matters; and 1'.re'views claim.s-·made against 
the Depa,~ment.:, His si , ature is ~quired on· an 60-year-search title . 

. certificates I relating to. ight-of-way . acquisitio~s,, before . pityment. is, 
· approved by the State C mptroller .. Together with 'the Highway Engi-
. neer; · Construction Engi e,er, . and Chief . Auditor . and Accountant, he , . \ 
sits on the Preq~alificat on Committee and recomn:i.ends to the Com-

, missioner the classi:ticati mi anij ratings to1 be given. cpntractors. He· 
advis_es the Commissione and Highway :Engineer· on a1I1 legal matters. .. 
On ·o~casion, after. consu . ing with them, . he presents_· to the Legislat'ure. 
the Department's- views I ' n proposed legislat_i~n. .. .·_ .. ·. ' : 

· ' His legal assistants; .ppointed {y the :At~'.rney-ffim.eral;84 are'.: '. 
: · (1). Specidl .Ooimset, . at $6,000. a year;·, _respon~ibie 'for . the moving 

and coil.duct of cases;. w o _sits with other. coUI1sel. in more important · " 
, litigation;. , · ' - . · · · · · · · · · . 

1 
· 

(2) Oo~s,el, .at$5,00 ~'year, han<µing ~lltypes of 'litita¥On befo:,;e 
the ~ourts. . _ · . · · _ · ' · 

( 3) Ooun~el, 'at. $51-0. · o a ye0ar~ responsibl~ ~fo~. condemnation cases ' . 
in the southern part of he State. 

. . . . '·. ·, ( .. , . . . .. 
( 4) Assistant Od1,i;ns l, at $5,0Q0 _a year, responsible for condemna-

tion cases in the northe .part of thl;l S.fa,te. · 

: (5) A,ssis~t· Oo'wns l, at $4,000 · a y~~r, ' handlin~ mi~cellaneous 
.. matters, S'\].Ch' a:s trespas ~s .,on highways, lighting agi,eements,, et'c.' 

· _ , ,( 6). Legal .Assis,pwnt, ,at,. $5,000'. a year,- in c~arge of, ~ome oi t~e 
.-compen,sati~n an,d small claim~. !}ases. , -· 

, .. . . . : . ' . .J " •. ' • 

. 411 ~ix assistants ar orf a part-time basis. · They 'are carri~~ _on _the 
· . payroll ~f th,e Real Es . · e Division. · · · 

A staff of_S:even'. .. mak 'sup the law and_co:r;tdemnation person,nei whp' I ·, ,·_' 

perform the c~erical. wor of ,.the. General Solicitor's office. ' · 

. 881:· L. 1939, c; 75; R.'S,' 7:1'-'zl.. 
. &&Pursuant to R •. S •. 52:17.- ._ 

'\-- ·-
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Workme~'s Compensation a_nd Claims Clerk: 
' 

He arranges for medical examinati~ns of all laborers seeking em-
ployment with the Department, and advises Division heads whetliElr 
the applicants are· acceptable. He maintains. ~· permanent card index 
of all such examinations, whether the men ate hired or not. He also 
maintains a separate card file for each laborer, showing injuries s1uf-
fe~ed,, medical attention received, compensation paid, etc. · He investi-
gates all compensation clairµs' and checks on .the claimants' progress. 
during the . compensation period. He reviews all bills presented for . 
medical treatmeii.t and hospital care. He is1 respoll!sible for all records , 
connected with compensation claims and arranges' fol'. and represents 
the Department in all compensation hearings, ,:whether formal or .in-
formal. . · 

· The Compensation and Claims Clerk also. has· charge of alL claims 
· for damage done to Department equipment or structures, ang. of prose~ 
cuti~g suits for their ~ollection. ·· , · 

In 1addition, he han,dles a. variety of :n:,.atters such. as· prosebuting 
1 headngs of employees brought :0,P · on. charges; drafting surety bon9., 

forms,; checking Department insurance policies as to form; gett~ng title 
searches in' connection with gravel and sand· pits and . storage places · 
used by the Maintenance Division; .and attending to injunction and 
specific performance suits. . . . .· ·. 

He is also responsible for providing first aid 1kits 'for every Depart-
. ment truck · and garage, keeps a file of, reports· of first aid . rendered 
and supplies' us'ed; and se~s to it that th~ kits are replenished when 
necessary .... 

' Although formerly assisted by a Medical Director (fro~ 193,7, when 
compensation work was first put· on a. scientific basis, until 1940), today. 
the Compensation and Claims, Clerk h~s · oi;i.ly two clerical assistants. 
His salary of $2,940 ~.year is chai;ged to the Maintenance Division:· 

Supervisor of Titles: 

He is in charge of all title search work in connection with the acquisi-
. tiol!'of right-of-way, and isa:ssisted by a staff of 18 men in the field (16 
Title Searchersand 2 Abstract Clerks) , one of whom acts as a, coordina-

, • I 

. I 

j 
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~r .in' picking_ up compl leaving: new work and· supplies, r . •. . , 
an.d checking on tJie pro ess of the. otherJ.7. All work clears through 
one man in the ce4.tral o. ce;·whose Civil Service title is Right-of-Way 
~egotiator. He ~eeps a ecord,of workb;i progress, anl is responsible 
for preparing.all deeds a well as releases and. other instruments for the' 
.Tit!e Officer (infra). nece sary for, clearing ilie ·titleL Titfo Sea.rchers ·~ 
·ceive $1,800 to $2,520 a Y. r,'an.<l'1 the Abstract, Clerks $1,860 and $1,9.20 
respectively. ; ' · · · 

. The' Supervisorof, Ti es reports to the 'Highway j~ngineer and Gen-
' ·eral ,Solicitor weekly on the work of his •office. His salary of $4,260 a.·· 
· year,· lilrn the salf}.ries'of ·s ·assistants,'is.charged.to the.Real Estate Divi- .. 

sio11-. . -1 ·- · · · - · ' · 

Title •.Officer:· 
. I 

1. 

He supervises( tne rea . _g ?f all title searc,hes in order to i1um.re that 
the State gets a clear tit ; and sees to it that µ,11 encumbrances ( except 
for c~rtain public utility easements) ar~ cleru-ed before title. closing. His 
signature -is required o all title certi:fic'ates before; the , State Comp-
_troHer will authqri~ pa . ent. "The Tit1e Officer also supervises all de-
tails coiuiected with se tlements. Where the title is clear and the 
owner -refus~ to coti,,re . the property in. accordance "\rith his written 
agreer.:i.ent, . the Title O cer recommends to th,e. ~ner~l Soli~itor that 
· specific performance pro eedings ~. instituted. He is re,i;iponsible for the 

. safekeeping of all title' ords"and is in charge of the title files ,in the. 
basement of the State H use Annex. . 1. , /. 

. • . I , . ' - I • . / . • ' .• 

_The Title Ofq.cer .is , sisted by ·a eorps of. 23,. including four Title • 
Reade.rs and. Settlemen Clerks85 ·1ocat,ed in the central • otfice, 9Ile of . 
whom J:!,Cts as Chief ·Set lement Clerk; the other three sometimes being 

, sent out in the :field to · ke a settlement; five Title ,Examihersi86 two · 
Special Searchers87 ( on is responsible for Chancery, searchesi and' the 
other !or.·. State, ~upr~ e Court sear~hes; Federal , Court searches. are . 
furnished by a ,search~n company) ; 0 two Process Servers. and Inve~tiga-

' I • • -. \ • 

85 Civil Service classificati. sd:.$2"_'.f,460itle _ _R~ader and St;t.tlem.~t ·cl.erk•·." (2) af$?.)>40.; .an. d .. 
"Title Searcher" (2) , at $2,400 . · __ . / 
.. 86 <;:ivq Ser~ice cla_s~ificatio s: "Titl«: Reader an!l Settlement Cfer~'.'. (1) ~t$2;64Q; "Legal. 

Aid Invesj:igator'' (1) at $2, ; ~nd "T~t!e Searcher" (3) at $1,980, $2,400 .and $2,460; . . · 
87 Civii Service classificati ns: "Senior Cler!.c'; (l) at .,$1,680, ind. "Title Searchi;;r" (1) 

at $2,400. - . · · , • .· -
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tors, 88 an Assistant Civil Engineer,89 searchers and a clerical staff. The 
. Title Officer receives $4,260 a year; this salary, like those of, hls assist-
ants, being carried on the Real Estate Division payroll. · ' 

! 

., The Title Officer is directly responsible to 'the General Solicitor and · 
reports each week to him and the llighway Engineer on the work of his 
office. · · 

, 88 Civil Service classifications-: "Process Server" (1) at $1,860, and "Title Searcher" (1) 
at $1,800. 

89 Salary-$2,160. 

, ' \ 
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REAL ESTATE DIVISION 
. . 

The Real Estate Division was set up in the 1933 reorganization of 
the Highway Department, by consolidating part· of the former Right-
of-~ay General Division, the Right-of-Way Lega1Division (search and 
title work), and the legal personnel assisting in right-of-way matters.90 

' ' ' 
The Real Estate Division is concerned with all matters· relating to 

the acquisition of rights-of-way f~r highway purposes, and ostensibly 
consists of the Negotiating Burei:i,u, Title Bureau and Legal Bureau. 
(In his annual report to the Highway E.11gineer, the Senior Right-of-

. Way Agent, who heads the so-called Negotiating Bureau, reports on 
the work of the "Title Bureau" and "Legal· Bureau".91 ) As a matter 
'of organizatiOI,l. fa<;;t, however, there is no such Division. The .Super-
yisor of Titles, Title Officer, ·aud counsel assisting in right-of-way legal 
work, are all under the direction of the General Solicitor, although 
their salaries, as has,, already been noted, are charged to the "Real Es-
tate Division". The. right-of-way negotiating staff, on the other hand, 
is under the supervision of the Highway Engineer,91• · 

The Real Estate Division is in charge of a Senior Right-of~Way 
Agent, assisted by four Right-of-Way Agents (one position is presently, 
vacant)' three Right-of-Way Negotiators, a Right-of-Way Investigator, 
an Engineering. Clerk, a Principal Cost Clerk, and a clerical staff of 
five. The Senior Right-of-Way Agent doe.snot have the independence and 
executive discretion nf a Division head; rather, he is the Highway 
Engi~eer's assistant in right-of-way work. It should· be noted that 
some of the draughtsmen and engineers in the Survey and Plans Divi-
sion are carried on the Real Estate Division payroll. They were part 
of the latter Division before 1933, engaged in preparing right-of-way 
descriptions, plans· of the individual parcels required by the . Depart-
ment, blueprints, and similar work. 

90 New Jersey State Highway Department Annual Report, 1933; Report of Director of 
Real Estate Acquisitions. 
' 91 New Jersey State Highway Department Annual Report, 1940;· Report of the Real 

' Estate Division. • ; , 
91• Appraisals, negotiations and other work' connected with right-of-way acqliisitions were 

placed under the present Highway Engineer in 1935, with Counsel to the Commissioner (now 
known as ,the General Solicitor) in charge of condemnations and operations of the Title Bu-
reau, working under the directibrt of the Highway Engineer. See, Minutes of Meetings of 
the State Highwa,y Commissioner, minutes 6-f December 10, 1935. This was, one of a series 
,of orders wh\ch ,resulted in stripping the Supervising Right-of-Way Engineer; in charge of 
appraisals a~d negotiations, of his powers and duties, in defiance of a Supreme Court' r:;ttling. 
See p. 65, post; · · 
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Se~ior Righ,t-of-W ay Ag nt: 

I{e is in cha,,rge of 11 right-of-way negotiations and prepares all 
matters requirin.g the Co issioner' s approval (including .general prop-
erty key maps, agree ents to con~ey, and requests for · authority 
to make official offers to owners) for presentation, to the Commissioner 
for official action. . He also arranges' for property appraisals by the 
Department's 'own Righ of~Way Agents· a:µd,. where necessary, by out- · 
side appraiSers; supervises negotiations with owners, and obtains from 
the Survey and Plans , ureau all maps, blueprints, property descrip0 

tions· and forms of agr ement required in connection with this work. 
"He arranges for tlie ma ing of official offers to owners for,their prop-· 
erty, · and where no agr ement to convey is reached, recommends the 
institvtion of condemn tion •P~oceedings: The Real · Estate Division 
assists Department· coU:ri el in cond,emnation work. 

The Senior Right-of- a; Agen'.t is also in charge of all records co11-
cerning right-of-way acq isitions and handles all correspondence relat-. ) ' \ ' ,. ' - . ' ., ' -·, ,•. . 

ing thereto.' He assists · the Survey · and Plans Bureau in preliminary 
appraisal work on proposed routes. His salary is $3,960 a year. · 

: ( ' 

Right-of-Way .Agents: 

, They ne.gotiate with owners for the acqµisition of. right-of-way re-
quired by the Departm nt, under the ,general direction of the Senior 
Righi-of-Way Agent; m ke appraisal~ of all such property (when nec-
essary, they make prel minary appraisals· for the Survey and ·Plans 
Bureau along alternat~ lines of a proposed· route) ; and. assist Depart~ 
ment counsel in right-of way condemnation cases .. · Each receives '$3,000 
a year .. 

Right-o(-Way Negotiat rs: 

They •assist the Rig t-of-Way Agents on their 1:>espective particular 
projects, usually handli g negotiations on less..important parcels ... Two·· 
of the three negotiator are, in fact but not in name, ~ight-of-Way 
Agents. One of these· acts as administrative assistant to the Senior 
Right-of;W~y :A.gent, a,,n though he occasionally goes out into tp.e :field, 
;most of his time is spen in the office where he handles much of the office 
routine and keeps: a .I'ec rd of right-of-way accounts. Negotiators receive 
a salary of $2,640 a yea . 
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Right-of-Way Investigator: 

, , The title of this position goes baGk prior to 1933, when the Investi-
gators used to go into the field to check on ) ownership, deeds, tenant,s, 
buildings, "and similar details, in connection with the preparatio:i;i of prop-
erty ownership reports by the then Right-of-Way Gener~l 'Division. 
The title is not· appropriate to the,present duties.· of the ·Investigator, 
which are to keep the general property key maps and the records· of prop-
erty acquisitions up-to-date.. He is in charge of the Real Estate. Divi-
sion's files, handles some of the office detail, and secures information 

1from the files ~eeded on correspondence . requests. . He also checks with 
, the ;field engineers for removal· certificates showing that buildings and 

other structures have been :removed from the 'required right-of-way, 
according to. agreement. 'His salary is f2,040: a year:. 

Engineering , Clerk: 

In general, he, as.sists the Investigators, checks appraisals, gets out' 
most of the information r~quested by correspondents, handles much of 
the paper work, .and assists in :(iling. Hi.s salary is $1)i20 a year. 

Special Engineer: 

The Speci{ll Engineer is. carried on the 'payroll of th~ Real Estate 
Divisi9n at a salary of $5,100 a year. He has. been with the Department 
since 1917, acting successively as Chief of Survey Party, Assistant Civil 
Engine~r, Assistant Division, Engineer, Survey Engineer, Resident En-
gineer, Office Engineer and Supervising Right-of-Way Engineer, in which 
latter capacity he ;as ·in charge of all appraisa( and riegotiatiori work 
relating to right-of-way acquisition from 1930 to 1933. He wrus, di~missed 
in the Department reorganization of 1933 ; reinstated as "Engineer in 
the Real Estate, Div.iston," which action he successfully appealed fo the 
Supreme Court ori the ground that it was improper ;92 appointed "Office 
Engineer" when the position of Supervising Right-of-Way Enginrer was 
abolished by action of the Commissioner on December 10, 1935, 113 which 

]' r , • , 

action he contested; and, finally appointed Special Engineer by a com-
promise order made by the CommiJs1sioner on Nov'e~ber, 17, 1936.94 

92 Newmark v. Civil Service Commission, 13 N. J.:. Mis. Rep. 716; 180 Atl. Rep. 617 . . · 
93 Minutes of State Highway Commissio;i;r!s Meeting, December 10, 1935., · 
94 Minutes· of State Highway Commissioner's Meeting, Nove~ber 17, 1936. 

J 



I • ' 

66 
. . . , 

. ,· · By the_ternisof the later order, he is under the dir~ction of the B'.igh~ 

. way .Engine~r who at\ fir t 8iSSigried him :t:,he w,ork of ."consolidation of 
·. real estate. files", which . eluded the files 1 <?f th~ Real Estate Divisio~ 
_;Supervisor of Titles, :Ti~l Officer, and Legal Division, to be sorted,and · 
arranged by·a group of .· P: A. workers and thep.'Jnd~xed ·and·bOl;lild. 
This work was dllscdntin · d by· the Highway Engineer.who then directed 
th~ Special Engineer to C rry :cpit 1a "consolidation of real estate:plan:st ·. 

1 · which consists-of collecti g for ·each road contract, blueprints of the con-
, struction _ key 'plan't the ~- nstruction plan-profil~ sheets, . and· the general . · 
· right~of-way, key map'. . T ~e ~re arranged con~ecutively for each route\ · 

· .: and bound. The, work h s -limited value; the blueprints .are '·sometinies 
referred to _'for )n:formati n. ., , J • 

. On occasion,· sp~ial riquiries are referred· to .. the. Special, ;E~gineer 
for. attention. ,He, has: . o offi,ce, telepho)).e or. ·ass,istants, but -~s beoo. 
as~igned a 'desk in the st fl~or hall' of a building at )48 West State 
Street, Trenton, used by e If:ighway D~partment. _Little of ~o use has 
beefi made of his_extens-ve eiperience in rightLof-~ay and 'engineering 

· work. · ' · 
' l ' I , ' . . . • • ) . . . 

_ As a· matter of :fact,, . ome of the. Resident Engineers pf the Depart- · 
:fuent; and mo:st of ,the R ght-of-Way Agents and Negotiators, as well as · 
,many of the men in .the . urvey and Plans' Bureau, received their train-. 

, ' ) , , , 0 • t I •, ' 

i:µg under the ,Special En 'n_.eer during t:he wriod from:.1917 to 1933 .. · He , 
, . is responsiWe for a lar e body of the principt~, ,methods, forms a:n,d 
. plans used fu the,. ·acqui. tfon of right·of-way today. -His contributions . 
I . to the planning, ioc~tion , d design of N ~w ;r ersey highways· in ~s tiine, •. 

are commt>~y, recognize 1 • 05 , · · ' · 
. . . \ . ' 

I· 
Prin¢ipal Cost Cl~rk': · ,, 

\ ', ·. ' . , '•, ' . 'r ' . 

Principal' Cost Qlerk , is carri~ on th~· payroll · of the Real 
Esta~ Division,' but his salary of.$2,160 is ·equally di'rlded between the·-· 

I , \· . . . . . . . . ' . 
. Real . Estate Divi~ion ( egotiations), the. Title Bureau in the . Legal 
Division, and· the rema nder qf .the Legal ·Division. He. handles_ 1Jie 
payrolls, of these :three : oups, audits all expense-, accou,nts and bills, 
and-in general, act~ as epresehtative ;0f,·the·Au<liting and Accounting 

. . . )· ' .. 
Bureau, for the :{real Es ate and '.Legal Dlvisions. . ·. · , · · :· . 

• t ' / • 

'· .. 95 Newmark v .. Civii S-ervic 1Gammisdon, New-Jersey~Suprenie'Court,:1935, 'State of the 
C:ase. · . , •. -, . , · , ., · ·, · / , · · · · . '. 

'I 
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CONSTRUCTION DIVISION 
. -

The Construction Divi,sion is by its very' nature the hear~ of 'a -S~ate 
.highway department. It is this Division that supervises the actual 

" I - - ' 
construction of the State highway system. In many respects, therefore, 

, the Construction Engineer is one of the key ,C>fficials in the Department. 

'The -Construction Division is -responsible for· all matters -relating to 
the building of the Stilfo highway system, with the exception_ of acquir-
ing rights-of-way. ·The Division' is involved in every step of road con-
struction, from the time the legislation authorizin,g the road is J>assed 
until,, the road is completed and turned over for maintenance. When 
this· latter event occurs the Division is relieved of responsibility except 
in the case of subsequent construction bf a permanent pavement to re-
place one that \~ras temporarilyput down,. · · · -

Organization 'for purposes of construction is largely determined by 
geography. In very large States, su~h as California and New York, a 
decentralized system is used for administering thi~ work. New Jersey· 
being a small State, however, it is possible to direct the construction 
program from the central office in_ Tr~nton, with the: us_e of but .two 
district offices. 96 

The -Construction Division is supervised by, the Construction Engi- · 
neer who, though theoretically responsible dirfctly to the, State High-
way Commissioner, actually reports through the State High~ay Engi-
neer. 97 The Construction Engineer is assisted in the discharge of his 
duties· by a clerical and auditing staff, the Engineer_ oi Grade Cross-
ings, the Federal Aid E~gineer, and a Designing Engineer; the En'gi-
neer · of Survey and Pians; the two District Engineers in charge of 
rmj,d construction; the Bridge. Engineer, and a W. P. A. Coordinator. 
All bureaus of the Construction Division are located in Trenton except 
,~or the North Jersey; Construction District office which is at the 
-N e:wa.r k garage. 

I - ) 

96 At one time four .district offices were in operation. These were reduced to, three, raised 
again to five, and then_ finally reduced in the 1933 reorganization of the Department to two 
districts. ,- · 

97 The Cpnstruction Engineer formerly presented Division matters directly to the Commis~ 
sioner. (Order of the Commissioner, State Highw&!y Commissioner's Minutes, June 30, 1936). 
This order was rescinded; since, then all Division matters have been presented to~ the Highway · 
Engineer for transmittal to the Commissioner (Idem, ApdLS, 1938-). -

j 
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Duties, of· th Principal Divi;io~ Personnel 

A ministration Forces 

Constru,ction Engineer:, 

The Constructidn Eng neer is iri general charge 'of allnew construe- , 
tion, , as well as the reco struction and .extraordinary repair o~ roads 
and bridges .on the Stat , highway system; construction work off the 
State highway system fin need by Federal fu:µds . (grade crossing elimi-

. nation arid secondary roa construction), and the coordination of con-
.struction projects with 5th State W. P; A. office. He is also in respon-
sible charge of all survey ; plans and designs related to this · construc-
tion 'work. · He attends 11 meetings of the Higb,way Commissioner, 
along .with the .Highway. 1 ngineer. The administratlon and inspection 9: contr~ct _const~uction irork · the su~erv!sion pf ~he District En~' 
gmeers 1s his maJor concJrn. His salary 1s $12,000 a year. 

· Head Clerk: 

A Head Clerk acts as secretarv and administrative assistant to 'the 
I , l/ , 

Construction Engineer. le handles practically all correspondence, in-, . 
terviews ~allers, and revi ws the weekly reports that come in froni the 
field to determine any 1 gs in construction and the reason therefor. 
His principal 1duty is to , pedite the work of the Division .. :His salary 
is $3,000 a yea~ and h,e is assisted by a Principal Clerk receiving $2,460 • 
annually. 

Auditor: 118 

He acts. as Division Auditor for the . Auditing and Accounting 
Bureau insofar as administration and so~called ''general" accounts" are 
'concerned. He handles a 1 cost· accounting in connection with.the ad-
ministration of the. Const uction Division and the ~ork of the Survey 
and Plans forces, all · ti e. card~ ,and work ':records, and pi;-epares the 

, . l , , ' , . 

· Division payroll. .. He a dits all expense accounts submitt~<:l by the 
Division personnel, and ins for· supplies and office ·equipment. His 
salary is $2,200 a ·year.' Cost Clerk and a Senior Clerk~Bookl~eeper 
assist him in his work . 

. 98 Civil service title, uJunior uditor'' .. 
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Desigiiing Engineer: ' 
·1 

' A-De~igning Engineer is ~ttached: to the Oo~structibn Pivisi~n ,and 
hatidles special assignments. -Theoretically, he is supposed to ·report. 

' directly to .. the 'Construction Engineer ; whet,b.er he does or not . depends 
. 6n the ,:nature of his work at the· moment.· An outstanding specialist 
; ill· bridg_e design, he . was · responsible for desigp:ing the famo~s Pulaski 
Skyway across the Jersey meap.ows from Ne:wark to Jersey City. Upon 

' the completion of this work he wa~ retained on the payroll of the Sur-
vey and Plans Bureau of the Oonstructiori.. Division. , He perfected· the 
method for separating concrete highway lanes ,through ·the use of air 

• ( ' , ' . ' ' ' I • 

. pressure to, allow of the .construction· of a center i-sland; rece1.1.tly c0m- · .. 
' pleted · a re-vision of the Department standards and specifications, work- · 
. ing under • _the direction 'ot th~ · Highway · Engii:iee~ · and Construction· 
Engineer; and is now 'handling the prepa.ration 'of plans for' wide:rµng 
the Newark viaduct. From this it will be seen that the Designing 
Engi~eer is not a part of 1the ad~ni~trative · organi~ation o{ the Di-

, vision, although the organization chart would seei::i;i: to indicate so. . :ais , 
, ·salary is,$5,700 .a year.1 Two Bridge Designers; each receiving $3,000 a . 
. year; ~ssist :iu~-
Grade Crossing _Engin"'er: 

' . . • , ' ~. , ' ; , l 

. Re handles all negotiations and a:greements1with railroad companie•s 
relating to grade c~ossings. and grade . separations. In this. connection, ' 
he is responsible' for maki11g a survey of all crossings and giving them a ' 
priority rating. on each raii' system as well as among themselves; in the 
order of thJir. importance. He is further re'sponsible for fo,rmulating a 
crossings prograni in collaborat:ion with tll:e railroad:companies,··.witliin 

.·. the funds· .made available by the Public R_oads .Administration; this 
,program m,ust be· approv:ed by the 'Op~issioner and by Washiµgto,ri .. · . 

. He- expedites the work of preparing, the surveys, plans and estimates 
. for· the projects on this program in order to get them· into ~onst~uc-

tion, as quickly as possible; and to this· end . necessa~ily keeps in touch _ 
·with the various 'bureaus ·--of the· Construction' Division aiid 't11e·'rail-. 
roads, as well as _with other public utility co~panies whose installations·. 

• · and structures may be in.voh:ed. In this, . as in · other aspects of ,his 
•. work, the Grade· Crossing Engineer handles all details coming. within 
the jurisdiction of' the Public: Utility' Commission. ,He ;also ~cts on 

I. behalf of the 'R~al Estate Division in . acquiring rights,of-way for State 
highw~ys owned by public utility, companies'. .. . :. . . . .. · . 

\ 
, I 

.- I 

( ', 
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In 'general, therefore, the Grade Crossing Engineer is the one who 
deals with matters invol ing publi~ utilities wherev~r the State ,high0 

way program OJ:' grade C ossi:rig· progran1 touches upon 'them and their 
: oper~tions. His salary i $4,560 ·a year. He js assisted by . a Senior 
Clerk~Stenographer who acts as his secretary and attends to clerical 
mitters, and who also d es .occasional cleri~al work for the Construc-
tion Engineer. 

Fed~ral Aid Engineer: 99 
. . . r . ' . .. , ,. . . 

He is the liaison offi~ r between the,State Highway Department and 
the Public Roads Admin stration in the administrati.on of the Federal 
Aid program for New ersey •highway purposes.100 The .Federal Aid 
Engineer is. responsible f r formulating a program of Federal Aid pro-
jects for the Highway · ommissio11er's approval. In this connection, 
he pFep:ares the req:uired 'lproject .statements" and sends the approved 
projects; 'together with t e accompanying estimates, plans and speciftca- . 
tions (p~epared by the urvey and Plans Bureau) to the local Public 
Works Administration r presentative for checking and transmittal to 
the Federal district offic at Albany.101 ·He also clears all changes · of . 
plans through the local ederal office. The Federal Aid Engineer, keeps . 
a card index record sho ing all important details for each project, • a 

· complete 'file on eacli pro ect, and a record of the status of Federal Aid 
, Junds; · He prepares the ecessary. vouchers on all Federal Aid projects 
to obtain reimbursement from the Government, handles all correspond-
ence, and makes regular monthly .·(as ,vell as anyother reports). re• 
quired by the Public Ro ·. s Administration relating to the Federal Aid 
program. 

•· 9~ Ci~il Service classification, "Resident Highway Engineer':.. . 
' 10.0 Three types of Federal Ad have been available since th~ Federal act of June 16, 1936: 

(1) regular Federal Aid, of the type in existence for ,many years before 1936; (2) Federal 
Aid on secondary and feeder roa s; and (3) Federal Aid for grade crossiM. work. The first 
two types require equal niatchin of tunds by the State; the .third is 100% financed by Fed-
eral funds, The Public Roads A ministration m<1,intains an' office in the Trenton Postoffice' in 
charge of an Engineer who serve as coordinator between the State and Federal governments. . 
All Federal Aid projects clear th ough him• to the Albany district office which forwards them . • 

• to Washington, after .review, fo final approval, The local Federal representative assists the 
State· Highway Department offi ials in preparing Federal Aid .projects that meet Federal 
requirements. • · · · 

101 Although the Grade <::;ros• ing Engineer is in charge of the det~Hs of the Federal Aid 
gr¥!e crossing program, the pro ects are transmitted through the Federal Aid Engineer who 
also prepares all other forms an vouchers. · 
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The Federal Aid Engineer receives $3,800 a year. A. Designing 
Draftsman ( salary-$3,300) and Highway , Inspector ( salary-$1,860) 
constitute his staff. The former assists in the details of the status of 
contracts and of Federal Aid funds; the' latter prepares maps which 
must accompany project statements, .goes out on :field trips, and•assists 
in preparing vouchers. · 

Survey and Plans Bureau , 

Before 1933 the District Engineers. in charge of highway construc-
tion also supervised the person:tiel in th.eir respective districts engaged. . 
in the preparation of surveys and plans. · When the Construction .Di~ 
vision was_ r~organized in that year, ~11 survey and 'plans personnel · · 
and work was, centralized in a single bureau headed by the Engineer · 
of Survey and. Plans. He. is assisted by an Office Engineer, Assistant 
Office Engineer and two Location! Engineers, An Engineer of Special · 
Assignments, Traffic Engineer and a Resident Highway Engineer for 
condemnation cases 13erve directly under the Engineer of Survey and 
Plans. Finally, the 'Manager or the· State-Wide Highway Planning 
Survey, a Federal Aid project, is also responsible to him. · 

\ _\ , , ·._ / 

'Engineer of Survey al)d Plans: 

He is in reJ;ponsible charge of the Survey · and Plans Bureau and 
supervises the personnel assigned to the unit. Generally spe~ldng, his 
primary duty is to plan. for the location of highway routes and .to 
sign highways for constrhction pul'.pOses. ·· Accordingly, he' supervises 
all surveys, plans and · designing work on ' new State hfghways up · to 
the letting of the contract, including the. preparation of .the contract · 
.and contract plans; the staking out of the road 'after the contract is 
awarded, and the making of nearlyall contract measurements (quanti-
ties) ; surveys required, in connection. with. Maintenai°-ce Division ;work; 
the preparation of plans and contracts required for right-of-way acqui-
sitions, as well as special plans required in iondemnation. proceedings; 
the fhecking of contracts and. contract plans in Federal Aid secondary , . 
road projects and grade crossing eUmination projects; and the prepara-
:tio11 or surveys and data reqiftred by the Bridge Bureau before it de-
signs a bridge 1 ( except for borings).. -His salary is ·$6,260 a year. ·· A 
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Senior Clerk-Stenograph r acts as his' secretary, does some ,work on 
typing up Federal Aid orms for the Federal · Aid Engineer, and ~s 
available to the Location Engineers for some" of their work. 

I • 

Office Engineer: 

The rriaiii duty .. of I th Office Engineer . is to review the. plans ,pre-. 
· . pared by · tht field force for new. highway. 6onstruction · and to make 

certain refinements, in th details,' such as. coordinating the; plans with · 
the ,bridge plans prepar d by the Bridge Bureau, arrangements with 
public utilities concernin their installations and structure,s, etc. Fur-
thermore, he supervises he checking of the quantities of· materials :to be used, as estimated by he field forces. He is responsible for drawing ' 
up any sU:pplementary s ecifications requfred · to m,eet .· th~ particular. 
needs of the project, as ell, as the proposal form f~r bidding. After 

. the road h'as been built, · e sp.pervises the checking of all quantities of 
materials used in its co structici:q., in connection with , fin'al payment 

· tinder . the contract. · He also checks the :plans and specifications pre-
pared by the Landscape En~neet; ~s well as thJ quantities, , on any 
landscape work to .be do e on new construction. · · 

. In addition, the Offic Engineer checks the, plans, prepares the esti-
mates ~nd supplemeiltar specifications, and checks' the quantities on 
the roads as .finally bui t,, on regular Federal Aid, highway pPojects; 

· whether on , or off the, S ate system. In this connection, b._e supplies , 
the Federal government with such addjtional estimates and data, re-
ports on critical defense materials required, and other information, as 
it may request. > ' , ' ' 

In cooperation with t e head of the- Projects Division, he is respon-
sible for formulating a p ogram of Federal Aid se9ondary rbad projects. 
He' reviews applications received from counties and municipalities for · 
such projects, and, after they ·are ,approyed, supervises the des,gns and 
checks the plans prepar d by the local engineers and sees that , their 
funds are set up1?2 and roject · agreements in proper order. He pre-
pares the specifications f r j:,hese projects and checks .the quantities of 
materials used in the "a . built" road,s. 

102 Counties and municlpaliti s must match Federal Aid s~condary fund5 · and to that end 
m:ay use. State Aid fun,ds that h ve been allotted them. 

\ 
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He is also responsibl~ for reviewing ;:tnd checking plans for F'ederal 
· Aid grade crossing elimination projects, insofar as road approaches are 

concerned. ( The Bridge Bureau checks the bridge plans.) 108 After the .. 
work is completed, he checks the "as built" plan for quantities used. 

The Office cE;nginee~ is also .in charge· of. miscellaneous map and 
drafting work for other Divisions, and the preparation 6f data fo;r the 
Ulgisfature in connection with routes under c.o:nsideration to be legis-

· Iated. 1 IIis salary is $4,660 a year. · 

He is assisted' by a staff of four Designing Draftsmen ( salaries:.,_ 
, $2,700 to $3,180), two Senior .Draftsmen (salaries~$1,980 and $2,280) 

and two Assistant Civil Engineers (salaries-,-$2,400 and $2,760). A, 
Senior' Clerk-Stenographer· does :filing work, stenciling of ·con.stl(tiction 

) , contracts, typing. of supplemental specifications and other routine 
c~erical duties. 

· Assistant Office ·Engineer:· 
. . . . . i 

The Assistant Office -Engineer104 is in charge of plans . required in 
connection with right-of-way acquisitions. He is responsible for check- . 
ing the so-called general property key, maps105 prepared by the ,:field 
forces against the construction plans for such matters as required slope 
rights, drainage rights and· other easements, in addition· to the right- -
of-way proper'. Re also chec~s in a general way the so~~alled general 
entire tract map105 prepar:ed .in the :field. The Ass1stant Office Engineer 
prepares agreements to be signed by the owners of the required right-

)' .· .. of•way and, after these agreements ~ave been checked· against the key · 
:µiap, sends the. map a11d agreements to the Real Estate Division. 'In 
addition, he prepares special maps for this Division in cases,· that go 
to condemnation (these maps are checked against actual conditions in-
the :fi,~ld), as well' as the, maps and applications required when a grant 
of riparian rights is sought , by the. Department before the Board of 
Commerce and Naviga~ion. , The· Assistant Office Engineer also pre-____ . __ ,. .) ' ' 

. I 
108 The railroad company prepares the plans on all crossings off the main highway, and . 

those on the main, highway where the highway passes, under the railroad. Where ,it passes 
1 qver the railroad, the Bddge Bureau designs the structure'. '• 

=i-04 Civil Service classification-"Seniot Civil Engfneei". 
·· 105 The general 'property key. map shows. the tracts, or parts of tracts required for right~of-" 

way, The general entire tract maps show .the whole tracts, as traversed by the proposed ·_ 
. right-of-way. · . . 
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pares the :final tracings that are :filed in tlie .several County· Oierks' .. 
offices. throughout the S te _by the Title Officer, these· tracings, being· 
checked against the "as built" plan of' the comp~eted road. · .. 

. His salary is· $2;800 ye,ar. He· is . assisted· by a Re_sident · Highway , 
Engineer . ( salary~,0.0 . ) , Assistant Civil Engineer ( salary-$2, 760); 1 , 

two Map Draftsmen ( sal ries-$2,280 and "$2,460), three Senior Draft& 
men · fsalaries-$1,980, 2,220- ·and $2,280); two Engineer ··Draftsmen 
, and $1, 40:), and two Clerk-Stenographers who handie . 

• • ' • • • ) • J 

the ·clerical work of the. ffice. · · · , , 
( 

· Location ~nglneer.s: · 

T"\to Location En.gin rs are . the chief :field a~sistants· oi the Engi~ ' 
neer of Surveys and·Pla s, ana are respectively in charge of two :field . 

· offices in North. Jersey a d :fi'7e :field offices in Central and South Jersey. 
' The Location Engineers, supervise the reconJ'.!.aisance, preliminary and, 
. ~al surveys ,required fo determining·t~e line of a proposed route; a#d 
' q.irect the preparation· f the construction -plans by the :field staff. 

. •· - I . . ' • . . / - • • • , )· 

After the .construction, ontract is awarded, they are responsible for 
· setting the stakes ap_d m_ king measurements· for the contractors. ·They 
. are.·also in charge of s veys for the. Bridge· Bureau and the staking_ 
·out ·of bridge projects; surveys and plans :required f!)r Maintenance 

. Division projects ; and . lans needed by the Real Esti:tte Division for, . 
right-of-way acquisition . · The~ are in · regular ·conference. with the·· 
Engineer: of Survey and Plans. regaooing the work· of the :field forces 
and' i:O: cons~t' contact with the Office. Engineer <;oncE:rniiig planning ' 
problems., Two~thirds of their time is spent in the :field. ~Their salaries · ~e .$4,060 land $4,360, r spectively. . . . 

\ . ' ' ' ' 

Engineers in Charg~ of F eld Offices: ' ., 

At the ptesent .time, ·· he ·survey arid 1Pla~s Bureau •maihtains, seven\ 
:field offices at Newark a d Montclair (u,rider one .Location Engineer); 
and ,Flemington, Crai:tb ry, South. Amboy, Pleasantvjlle, and Wood-. 
Lynne (under the secon Location Engineer)~ .These ,are n9t.0 pern;ianent 
locations~ • howevl:lr; · an . ffice can, if necessary, be shifte4 to a point· .! 
more central· to the wor to be done. . . . 

Those· i;n cltarge of the :field office~ have various· Civil Service 
titles :~Resident Highw y Engi.I!.ee~ (4), De~ignii:ig<D.raftsman . ,(2), 

i. 

/ 
(' 
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' and Resident Engineer (1); their salaries run from $3,000 to, $3,900 a 

year, and each man is assigned a car .. 'l'hese men directly ·supervise 
the personnel _and the survey and ·plans. work' of their respective• field 

. o:f!i.ces .. field office 'has 14 to 44 menr6 and pe,rsonnel .may be shifted .. 
when the increased volume :of wo,rk · in a partfcular distrtct requires .. 

. that· ad'dit~onai help be assigned.' · , .. 
The head of each 'field office· super~ises several ~~rve-y corps, each in 

cha:r:ge 'of a; chief of .party who may be· a Senior,, Assistant or iunior . 
Civil Engineer. A corps-0onsists· of 3 to 5 men with a car", and,usually 
compris,es a ·Junior Engineer, Rodmen and Ohainmen. · Each field office 
has an· office staff; the ' typical · organiiation consists of .a Designing 

, Draftsmap., Senior Draftsman, Ma,p Draft~an and_ Engineering Drafts~ 
"men.· If necessary, the office personnel may be .sent into the field 
. to relieve the pressure, of ·a sudden volume of w~rk .. · . 

' • I • ; '• 

Engineer· of Spe~ial Assignments~ 

This Engineer operates apart from · the rest Qf the Bureau staff 
an~ reports, directly to the Engineer of· Survey and Plans .. · . He. is in 
~harge of research work. on: va:i-ious strlictural problems reiated to the 
e:fficfoncy_ and. durability of highway •. p~v-e:rnei;its, .such .. ~s 'joiµts, sub-
grades, reflecting curbs, concr.ete · construction, etc. He works in limited 
'and inadequate quarters,· as.signed to ]rim in a corner of one .. of the 
buildings. at Fernwoqd Station. . He. is responsible' for . supervising the 

· · installation of new devices · resulting ·· from . his resea,rch, ·. Jike the steel 
bar joint 'now used in S1iate highway 'construction, until the· men ·have 
mastered the, technique, and of followi~g up tlie work with periodic 
checks to de~rmine the effectiveness of' the installation as well as 
the fundamental worth of the ,device.· 

The Engineer of Special Assignme~ts receives $3;q00 _ a year. His 
staff' 'consists ·of ,an, .Assistant Civil, Engineer (salary-$1,~80) who . 
works directly- under him, carryin~ 011t and_ supervising. assignments; 
-a Htghway. Inspector· (salarr-$1;860) who makes measurements and,< 
pavement surveys; and a. Machinist and two·· laborers assigned fo'. him . 
from tiie ;Equip~ent Division., 

.. 106 '.fhe New~rl,c fi~ld office, which was the largest at t~e time ot this stµdy, consisted of 
• the ~es1dent Engineer m charge, assisted by 2 Resident J{ighway Engineers, a Resident Bridge 
Eng1qeer, 4 Sen1'?r. Ci_vil E~gineers, Assistant .Civil Enginee!"s, 7 Junior ~iY_il Engineers, 3 · 
Rodm~n, an Engi,neer Inspector, 2 Highway Inspectors, 2 Chammen, 3 Des1gnmg. Draftsmen, 
5 Senior Draftsmen, 4 DraftstfteI,I and a Clerk-a. total of 44 men. The Pleasantville office--: 
the smallest-1:iad 14 men. . ' · · ·. ' · . · · · '. . 

. \ 

I ' 
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Traffic Engin:eer:. · 

... The· · Tr~ffic Enginee~ 07, is 'assigned · to, study traffic and traffic , be-
)' havior in. its relation highway design., He ca:rries on this ,work 

independently, spending most , of hfs · tim:e . on the highways iii . direct .. 
observation nf. existing.· . nditi9n~, making traffic counts,· -accident in-
vestigations, time loss s udies on C?ngested routes, studies of traffic 
nwvement. on circles, et,c This_,resfarch serves as a basis for improved .. · 
design· on new roads., laborer, assigned by the Electrical Division, 
assists in setting up tra c. &mnting machines at various points.' · The 
·Traffic Engineer· receive $2,700 a year. , II~. reports · directly to the· 
Engineer- of Survey and laris. . . . 

-· ,. • • j • 

· Resid~nt, Highway· Engi 
I 

A thirq. engineer,· w: ose Civil· S~rvice-·titl~ is. Resident Higkway. 
Enginee,r;· lilrnwise repo s directli to the. Ehgineer .of S,urvey and .·· 
Plans. He is responsih e for contacting ·the Burea'Q.'S ,:field qffices to . 
i::iecure rthe _appearance o engineering.,wit1,1.esse~ in G,<>ndemnation cases 
involving right-of-way in the respective districts. .He 'is also in charge . · 

. of old road records, and of the W. P. A. highway monumenti~g proj-
ecis. He. carp.es out• su h:; other !;!peciaL 'assignm:ents ·,as· the ·Engineer ' 
·of Survey and Plans m y give him: His salary is_ $3,240, and he is 
assisted in the old road· records· work by a. Sep,ior Draftsman whose , 

·· ~alary .is $2,580. · 

·1 , I 

· · .. The High'fay Dep . ent _is . conducting this Plan,ning S~v;ey . in 
cooperation w:ith the Uni ed States Pul>lic Roads Administration µ:µder 

', \ ' ' ' ' ' 

.· an agreement entered in o April 19, .1938.108 The, office of the unit is 
located· rat Newark.' A' epa:r:tm~ntal Resid~nt Engineer,· who reports 

. ·1o7 Civil· Seryice, cl~ssific~ti,o ..:."Desi~ing Draft~". ' ·, .. 
108 _The Hayden-c;artwright ct of, 1934 provides ~hatwith·the approval of th!\ Se~retary 

of Agriculture a max1mum~0f 1 % ,of the Federal Aid funds apportioned to a State m any 
year'niay·be used for surveys, pl ns and engineering investigations of projects for future con-
·struction in that. State,· either on he :_Federal aid highway system and extensions 'thereof or on 
secondary or feeder· roads ( 48 tat. 993, s. 11). Simila,r provision was made for "surveyis, 
pla~1s, en,ginee,ring and economic nyestigations" under the AC:=t of Ju~e 16, ,1936 ( 49 Stat. 1519, 
s. 9); and. the Acts of June 8, 1 38 (52 Stat. 633, s. 10) and July 19, 1939 .extend the use of 
th~ 1 ¾1%. fund to studies in con ection with grade crossing eliminati?ns._ ', , ' · 

l, 
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directly to the Engineer of Survey and Plans, has been designated 
St~te, Manager of the project. His salary is .$4,600 a year and he :is 
in charge of ' (a) · making . a complete road inventory of the State and 
the preparation of detailed· county maps; _(b) of carrying out a compre-
hensive financial survey, which jncluµes a fiscal study o,f governmental 
agencies, 'a road life study. to determine 'ftrture reconstruction and . 
current maintena,nce costs, a mot6r vehicle allocation stuqy to deter- · 
mh1e. !1-istribution of vehicle ownership and the revenue derived from 
registration fees and gas tax in th'e several. governmental units, and 

,· a road use study; and, finally, ( c) of making a traffic survey, covering 
traffic .density 01;1 the various roads and a loadometer study of com-

. mercial vehicles to determine, their weights, dimensions, capacities, etc. 
. . 

Tpe State Manager works in close cooperation with a bureau m~ager 
appointed by the Puplfo Roads Administration and whose office adjoins 
his. By agreement entered into· ,between the Department and· the 
W. P.A.', the latter furnishes all clerical and other, pers'onnel, such as 1, 

traffic enumerators and recorders, to. work under the supervision and 
direction of Department employees. The departmental forces number 

' . ' , ' \ 

28, all but 9 of·whom are temporary employees taken from the Civil 
· Service rolls or the Employment B~reau of the Unemployment Compen-
sation Commission. · 

Dep.artme11tal · employee~ head the s.~rvey· parties doing the field work 
com1ected with the road inventory survey., A Senior Draftsman (salary-
$2,760) · aiid eight other draftsmen handle the county mapping work. 
The fiscal study of' governmental agencies that is a part of the financial 
survey was' handled · almost en;tirely by Department employees. · Other 
departmental personnel a:s:sist the State Manager in the t.ra:ffic density 
surve~ wh1ch is based on counts made at 7,00(} stations all over the State; 
and three employees headed the loadometer study parties. W. P; A. "per-
sonnel.are used on field parties. and in connection with the remainder of 

· the Planning Survey'.' . _ ·' · . ' · " . · , · 1 · · · · 

Supervising Landscape Engineer: 

Although the Supervising Landscape Engi:neer'is car;ied on the pay- ' 
. roll 'of the Survey and Plans Bureaus, he is directly responsible to the 
Superinten<:l.ent of Maintenance inasmuch as most of his work is done. ) ·. 

' '. i 
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for the Maintenance, Divl ion.100 As Qccasion requires, he supervi,ses th~ 
preparation of planting surviy:s for. construction projects, as well a,s 
estimates, specifications and. · plans . corinecte9: with such landscaping . 

;work, and these· are revie ed by the Office Engineer., His. salary is $3,,000-•. 
' I I . ," ' ' 

j { ·f . ' 

•· onstruction Districts 
. . 

Two Construction Di trict Engineers, -one for N otr,he_rn and the other • 
, for Southern New Jerse ,'are the main field representatives of the Con-

structi~n Engineer ~nd r port directly to him .. They a~e responsible for- - ~. 

. the proper j'tdmi:ilistratio and inspection of road construction, contr~t; 
·work in their. respective iJstricts. ,. ) .• . ' ' I ·,. ' ' ', . 

. '- ·, ' ' . -~ . ' . . . ; . : \ . . ; ·•-. . ' ; -

The line separating he Northern from the Southern Construction 
Distl'ict is generally tho ght ot' as running south of W~rren, Mo~i~ ~nd 

\ -Union Counties, from p illipsburg across the State to Rahway. l Row-
ever, this line is not a rd and· fa$t one. Sometin;t.es' ~here is a lapping 
over <;>f work_ into the, o er d:ustrict,. depending o;n. .the size of the con° · 
structiori· program, or th route under constru~tion. rhe Southern Con· .. 
struction Distri_ct covers a greater area, but the Northern. has the ll).ore 
costly and·_involved cons. ruction project~~ Headqua1:""ters· for the South-
ern District are located . the main office in Trenton; those ,of the North-
ern are in, tp.~ new.New k garage of th~ Equipment Division .. · . 

· , · -·· The office· and · field organizations of ~he two ·• districts differ but· . · 
· slig}itly, so ,that only de . · ations need. be n~ted~, · 

Const~ction District En 

Each Dis.tri~t~En@n r_ii,;;-in·responsible charge of his.district office 
' and its . operations. He upervises the aqmin'.istration' and . inspection of , . 

all roM. construction con ract ,wor~ on the State highway system as well 
as·Federai"Aid projects ff the system. (secoil.dary'roads ind approaches 

' , , I . ·• 

to grade crossing elimi tions)in his area: Occasionally he acts: as ~on-
:suitant to the Survey · d Planf;! 1 Bureau oil a. particular problem, or · 
makes special inspection :I'm- the. Maintenance Division. Appro:xiniately 
two-thirds of a District . ngineer's. time iS' spent. in the·. field inspecting' 

,100 See post, at- p. 96 . . • 
11° Civil. Service classificati n-"Divisiott Highway Construction' Engineers". 

' , 
,. 
( 

J ' 



81 

projects, contacting Resideµt Engineers, and ,discus1sing problems with 
the field personnel at the scene of operations. He makes weekly reports 
of hhi' work,and, on occasion, such sp~cial reports as may be reqti.ested. 
He also helps in making up the Construction Engineer's annual report, ·· 
by rendering a complete summary report of the wo.rk of his district. · 

, • f ' • 

A District Engineer receives $5,100 a year. A Senior Clerk-Stenog-
rapher acts as his secretary a:r;i.d maintains a diary record of his activities, 
handles filing and personnel records; and does typing for the Auditor 
whenever not otherwise occupied. · · 

. . ' 

The Construction · District office staff also includes the following: 

Office Engineer: , 
. . . -

The Office Engineer is in charge of the district office in. the absence 
of the District Engineer~ He reviews the. dl:lily reports sent in from 
the field offices and prepares the weeldy report for the district; handles 
all cement records to check'. the quantity used against the estimate· for 
the job; checks the laboratory reports on strength of concrete, as well 
as those on other materials ;,arranges with the laboratory for required 
tests of materials; h{llldles all supplies, and checks Federal Aid project 

.. payrolls. On occasion he is required to go into the field to make · a 
report on a. complaint or some special problem. · He takes care of all 
inquiries made· by contractors or the public. The Office Engineers in 
the Northern. and Southern Construction Districts receive $3,840 and· 
$3,480 respectively, and are assigned a ~ar aJ'.!.d driver by the Equip-
ment Division. 

Auditor: 

.He audits all estimates for payment to contractors ,for work com- · 
pleted during the month or half-month; audits all changes of plans, 
supplemental agreements,. extra work and reduction orders, and handles 

. all district" personnel · records,. including th~ auditing of expense ac- · 
counts. A Senior Clerk-Stenographer assists the Auditor, doing all 
n~cessary typi11g. .The orthern and · Southern District Auditors re-
ceive $2,700 · and $2,400 respectively. 

I . . . ·• , . ..· . 
A -Telephone Operator-Clerk completes the office staff of the North" 

ern Constructioh District. She handles the c~entral swikhboard at the 
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Newark garage, her tim being"charged.to_the various Divisions quar~ 
tered there.·· · 

The Southern · Cqnstr ction. District .office staff includes an. Assistant 
· Civil· Engineer who .. is a eld assistant and. expert on concrete construe-
.Wm,. His ,salary is $2,7 O •. · · · ' · 

·The district fi~ld st~ c~nsists. of enghleers ' in char-ge 'of construe~ . ' 
. .I . • '. . ,·,. \ . ' 

tion,111 assisted. by. Ass stant 'Civil Engineers, Highway: Inspectors,·• 
• .Junior Engineers a~d J iqr Highway Inspectors: · : . · -. i . 

. ' ' . .· . . '',. 

Engineer in Charge ~f. 
. ,, . ,i . . ' 

· The. Resident Engin r· ( or other; engilie~r iI:t charge · of Qonstruc- .. 
tion) is.'.the District En . 'eer's chief aide in.-superviising the adminis- _ 
. tration a:rid inspection o construction work in the field. . Re is usually 
in charge ,of two or thr e coustru~tion jobs, the numl:!er depending on 
th.e size of the jobs and ·s own· ability imd experience. The Resident' 
Engineer operates . from 'a temporary field office' or ' offices. ( according . 
to the numl>er of · proje ts he ts , supervising), provided, _.by the con- · 
tractor under the ~onstr ction contract. He makes daily' reports of his 
work . and is ,usually ·as isted in the office by a Jm:i{or. ijlghway In-
. spector who lrn~ps .job r <?Ords, checks' payrolls and does· other .cle±'foal· 
work. ' ' · · · · 

) .' 

Engineers · in · .charg qf construction rec~ve varying salaries:-
regular 'Resident Engi~e rs, $3,000 · to $3,900' a year; a Fi~ld Engineer 
who was 'in charge ,of th fo~mer Metropolitan Division, $4;800 a yffir; 
others from $2,220 (Se "or Draftsman) to $3,000 (Sen,ior Civil En-

.· gmeer). · · 

Highw~y Inspectors: . 
. , ,, ./: ' ' : ' ' . . ·, 

Highway Irnmectors, and· in· some cases · Assista:11.t. ;Civil Engineers, · 
are i11 charge of a parti tilar project or portion of a project under the 
directi9n of _t_he Re~iiden Engineer tn 'handle drainage and :fills, inspect , 
subsb11se. materials and· heck, the· .. consi~tency, · workmanship. a'fld. finish 
of pavements; A High . ay ,Inspector,. assisted by, a Junior. Highway 
~-~--· . , • . I I ' ' . . •·. '. . . I 

111lri most ~ases they hav trie Civil Service title of ''Residellit Engineer''; However, a 
· "Field ·Engineer," "Senior J::ivil E:ngineer-," "Assistant ,Civil Engineer," ''Highway Engineering.• · 

Inspector," "Senior Draftsman," or \'Designing· Drl;lftsman" may.be in charge of constr_uction. 
. . I • . \ .' 

\ 
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Inspector, is stationed at the concrete mixe,r at all times when the 
pavement. is being laid; the Junior Inspector keeps a record of all the 
batches ot sand, stone and cement used and the amount of mix going 
into each slab. · Either one may) check the time of the mixing and in- ' 1 

spect the setting of the joints. During the winter months some of these 
Highway Inspectors, like the· Junior Inspectors, assist in the field of-

,. fices of the Survey and Plans Bureau; others are. laid off. Assistant 
Civil Engineers receive from · $1,980 to $2,340; Highway Inspectors 
$1,860 to $2,460; and a few Senior Civil Engineers who assist Resident 
Engineers on project~, $3,000 a year. 

Junior Highway Inspectors: 

Junior Highway Inspectors and a few Junior Engin,eers are assigned 
to the same ·general type of work that Highway Inspectors do, but 

· perform the minor duties. They also act as clerks in the construction 
field offices. Junior Inspectors· ree:eive, from $1,500 to $1,980, and 
Junior Engineers ,from $1,500 to $1,740 a year. ' 

Special Field Assistants: 

·1~ the Northern Constrl,lction District, a Highway Engineering In-
\ . ' 

spector (salary-$2,580) supervises the work of two Highway Inspec-
tors (salaries-$1,860 and $2,100) who are stationed ,at pl~nts in the 

· district producing pre-cast reflecting curbs. These men make certain 
that the proper manufacturing process is followed and inspect the 
curbing. before it leaves the plants. The Highway Engineering Inspec-
tor visits the plants once a day, coordinates shipments to the various 
jobs, and inspects the curbing when in place. In addition, he makes 
special inspections for the District Engineer. · 

In the Southern Construction District one Highway Inspector (~al-
ary-$1,860) is assig11ed to the single plant in that area to inspect pre-
cast curbing,· the District Engineer discharging the functions of the 
Highway Engineering :Enspector of the Northern District. When not 
needed. at the plant, the Highway Inspector is used o~ construction 
projects. 

A Senio~ Civil· Engineer ( ~alary-$2,940) serves as special field as-
sistant on W. P. A .. work in the. Northern District. The Dist~ict 
Engineer assigns. him to resolving any labor difficulties on constrµction 
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projects utilizing W. P. A labor. He is attached to thg State Highway · 
W. P. A. office and spe ds · approximately two-thirds of his time on 
assignments made by the head of th~t bureau ... Administratively, how-
ever, his work is super,;i ed by the Distr.ict Engineer and he reports 

"daily to his office. - There is no similar W .. P. A. liaison. engineer in the 
Southern. Constructi9n .D'strict; the District Engineer there uses his 
regular,engineers to hand e the W. P. A. contacts.112 

Bridge Bureau 

The Bridge Bureau ,is a complete ~nit within the framework ,of the 
Construction Division, an is in charge of the Bridge Engineer. 'l'he 
Bureau is responsible for he proper design·and construction of bridges 
and , structures.113 The lo ation of bridges, however, is' the concern of 

. the _Sp.rvey and Plans B reau, in consultation with the Bridge Engi-
neer; for a bridge is cons'dered a detail in the highway. 

Bridge Engineer: 

: The Bridge Engineer s in , responsible charge · of the design of aU 
bridges on the State highway system; the, checking and approval ,of 
designs prepared ·by railr ad companies for grade crossing eliminations 
on the St'.1te Highway Sy teni as well as those off the system that are. 
:financed by Federal Aid f nds; and the review and approval of designs 
prepared by county engi eers for bridges to be built with State Aid 
funds. He is in. general charge _of the construction of all bridges in-
cluded in these categories Major problems arising in connection wit4 
th~ main;tenance of bridg .s are referred to him. Whete bridges c;ross 
navigable waters, he js r sponsible for the preparation of all papers 
and attends the liearings held by the War Depa~tment and the State 
Board of Comm'erce and Navigation in order .to obtain the approval 
of . these agencie·s. 

Although the. Bridge , ngineer is directly responsible to the· Con-
struction Engineer, the 1 tter concerns him~elf p:i;'.incipally with road 

' ' ) . ' 
112 At the time this ~urvey w s being made there was only one W, P. A. project in opera-

tion in this distrkt ' , 
.113 Any structure of less than five~foot span is consider,ed · a culvert and the responsibility 

of, the road construction forces. .- . · ' · . ' ' , 
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construction,· 1eaving the· responsibility for bridge design and construc-
tion almost entirely ·to the Bridge Engineer. The Bridge Engineer ac-
cepts the location of a bridge decided upon by the Engineer of Survey 
and Plans in his plan for the highway, but in an extraordinary case 
the <:\uestion of location may be taken up py these t~o bureau heads 
wit.h the Construction Engineer. On. certain problems the Bridge 
Engineer consults with the State Highway E~gineer, and sometimes 
with the Highwl:),y Commissioner. ", . 

The Bridge E:q.gineer ,is assisted . by an office staff consisting of 'an 
Auditor, a Designer of Bridges and Structures and his .staff, a clerical 
force of three~ and by a field staff,of five Resident Engineers in charge 
of a group of Bridge Oonstruction;Inspectors. His salary is $7,500 a· 
year. 

Auditor:. 
r 

The ,A.uditor is in charge· of tall statistical. and financial records, .Pre-
pares all change orders and estimates, and maintains all records per-
taining to personnel. As Division Auditor, he· coordinates the' auditing 

- and accounting work of the ·Bridge Bureau with the work of the Audit-
ing and Accounting Hq.reau. His salary is $2,700 a year. 

Clerical Staff:. 

. · A Princ;ipal Olerk0 St~nographer (salary-$2,160) receives and ex-
amines. an' reports coming from· the field, prepares progress .charts 
based thereon, and distributes reports on tests of bridge materials made · 
by the··. Laboratory Division· or outside labor;:i,tories to the. iµterested 

·parties.· He is in general charge of office,work other ~han the Auditor's.· 
A,, Clerk-Stenographer assists with filing, typing for the Audito·r, stencil· 
ing s'pecifications and routine clerical duties. 1Another acts as secretary 
to the Bridge· Engine~r and prepares a weekly progress report on all 
bridges, whether in the designing or construction stage. . .. . \ . 

( 

Designer, of Bridges and Structures: 
, ' ' ' ( 

He is the chief a.ssistant to the Bridge Engineer in the designing of 
bridges and structures and is in eon~tant corisulta~ion ~ith him from the 
time the plans are·received from the Survey and ~lans Bureau showing 
the location of the road.· He also confers with all bodies that might have 

. ' ' 
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an interest in the structu e; such as the War Department, railroad, com-
pa'nies, the Board of Co1 erce and Navigation, and' public utilities, 
before deciding on the ri<;l.ge design. He has been placed in direct 
charge of the drafting ro work and personnel, and makes all assign-
ments. His salary is $4, 60 and he is assisted by three Senior Bridge 
Designe~s (salaries:___$3,9 0 to $4.,500) who are responsible for the major 
and Ill:ore difficult desig problems; nine Bfidge . Designers ( salaries-

. ,$2,940 to $3,360) who ha dle lesser problems of bridge design; ,and three 
Structural Draftsmen i. ( sa aries--:-$2, 7601 to $2,880), four Brip.ge Detailers 
( salaries,----$1,98O anq. $2, 40) · and two Bridge Constructio,n Inspec:tors 
( salaries1 2,580 and. $2, 60) who prepare the details and tracings after 
t~e l>ridge · has been desi ed'. · 

The engineering ,staff of the Bridge Bureau is located all over. the 
State at bridge constrµc ii.on sites. · There are five field offices, each in 
char&'e of a Resident Bri ge Engineer. · 

Reside~t Bridge En:ginee s: · r 

Each Resident Bridg~ Engineer4114 is direptly responsible for supervis~ 
ing .the construction of ridges and structures i.n the area assighed to 
him. · • He 'receives from: $ , 760 to $3,600 a year 'and is assisted lly three 
to ten Bridge Constructi n Inspectors (salaries---:-$2,220 to '$2,760) who' 
work at spedfi~d constr ction jobs in the 9-istrict and make daily and ' 
weekly reports to the m in office of progress · and Jmy difficulties . en-
countered. Before actu construction begins, the Resident Engineer 

: ' , • • _I , • \ '. •• 

and the Inspectors, lay o t the elevations, ce:µter line. of bridge, . stakes, 
etc., for the· contractor. 

' ' 
SupervisQr ~fr Borings: 

ABri,dge ,Constructio Inspector has been desi~ated "Supervisor' of 
Borings" and is in charg of a skilled labor gang that makes test borings 
at the pi:oposed loc3ition · f the bridge ·after the designing sta:q' has made . 

' a · preliminary layout of the structure and before the . bridge is finally 
destgµed. These laborer · are ca'rried on the payroll of . the Equipment 

. Division. The ,salary of the Supervisor is $2,340. . 
. , ' . . -

. ' ' . ' . . . ) . . .. ' ' ' 

114 Civii' Service classificatio s: ''Resident Engineer; .Road· Construction" (1), "Resident 
Engineer, Bri~ge Construction" t3), and "Bridge Construction Inspector" (1): , · , 

I 
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W~ P. A.-State Highway Bureau 

• ' ' - ' ' '. '' i '. ' •• ,' ' 

A spe~ial bureau was set up in 1938 under the supervision of a former 
Construction Division Engineer who was desigi;_ated as W. P. A. Co-
ordinator, for the purpose of effectuating a w. P. A. high;way 1program 
that would secure the maximum possiblebene:fits to the State and local 
governmental un,its. Thls Bureau acts as a coordinating•agency,between 
the Works Progress Adininis~ration and·the State.Highway Departmen~ 
and its several Divisions. Through, this administrativei channel fl.ow 
project applications and other required data and material. The bureau 
is located .in the· b:asement of the State House Annex, · adjacent to. the. 
State · W. P. A. offices. This arrangement expedites! the approval of 
projects and .facilitates ~ork generally.'. The. relationship 1between the · · 
. two. offices has been rather well-defined· so that· delay and friction may . ' . ) . .) . 

be kep~ at ft minimum, 115 · • 

W. P. A. Coordinator: 116 ' 

The W. Pi A. Coordinator is responsible for promoting and ~oordinat-
ing W. P. A. highway projects on, as well as off, the·· State highway 
system,. Although he and his ,staff are carr.ied on the payrolLof the Con-
structiop. Division, actually the W. J:>. A. Coordinator.reports directly to 
the High.way Engineer. 

The Coordinator serves as)iaison officer between the Highway Depart~ 
ment a.nd its Division heads,111 and the. State W. P. A. or'ganization, and 
iria.kes numerous visits to county and' municipal offici'al:s1 to stimul.ate 
sponsorship of.local W. P.A. highway projects.118 

The W. P. A. Coordinator receives $5,100 a year. He is assisted by 
a small staff co~sis,ting of an A1ssistant W. P. A. Coordinator, three Field , 
Coordinator.s and fou_r Clerk-Stenographers. . 

· 115 See the pamphlet pre~a;ed by the State W. P. A. ~ffice, Pro.cedure Covering the 
W. P. A.-State Highway Program (1939). · . · ·· 

116 Civil S,ervice classification;-"Division Construction, Engineer". 
117 Co~ta~ts are ·with the Constmction E~gineer for sd~called W. P, A'. "Primary" projects 

(new,constr,uction on the State highway system); with the Superintendent of Maintenance for 
''Betterment" projects (on.the State system) and "Institutional''. projects (construction or re-
construction on State institutional roads); and with the Supervisor of State Aid Projects for 

· "County," "Municipal" and "Dirt Road" projects.. . ' · 
. ' ·. ' 

118 Counties aµd municipalities usuavy meet their sponsor's share out of State AicJ funds. 
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Assistant W. P.A .. Coor 

He . acts as office m ager and is responsible for interpreting and 
~larifying W. P. A; rules and regulations for the offi,cials of the, Highway 
Department. His salar is f3,0OO .. 

Field Coordinator:120 

Three Field• Coard.in tors, each ~ssigned to a definite district of t,he 
State, serve as an engine· ring supervisory staff. They t11ke care of any 
difficulties arising in the field on W. P. A. road projects itn.d watch the 
progress of each joh in o der that. there may be no interruption of work 
due to lack of funds. I cases where funds run low, they; make up an 
estimate of the amount r quired to colllpiete the project under a revised 
program. -The Field Co ra.inapors make regular reports to Jhe Trenton 
office. 

Clerical Staff: 

Four ClerkiStenogra hers perform the ;routine work of the_ office and 
s-uch matfors as the pre aration •f1,nd handling of W. P. A. forms and 

- records, tim~ and expen~e accoun~s, progress charts for each projec~,' a ' 
graph showmg W. ,P. . operatmg quotas, men employed, operatmg 
funds, etc., and. the pre aration o:f a daily and semrmonthly report of 
wotkers on the various projects.- One acts as, secretary to .the Co-
ordinator and another. a secretary to the Assistant Co.ordinator. 

Cons ruction Division Districts 

The operations of t 
tuted, are extensive an 
a field organization to 

e Construction Division; as presently consti-
complicated so that each bureau has ci;eated 
its own needs. 

. .As has already .been oted, the· State has been divided into Northern 
and Southern Constructl~n Districts in. co~~ection with- the building of 
highways; headquarters being at Newark and -Trenton, respectively, 

.·. ' ' ' 
. . . . . . 

· 119 Civil Service classificati n.::..''Resident Engineer, Highway Construction". . -
. 12° Civil Service cla~sificati 11S: "Senior civil Engineer" (at $2,940), "Senior Di:aftsrnan" 

(at $2,400) and "Highway Insp ctorl' (at $2,340). ·• , . 
- , , ' . . . , ',,J . " - ' ·.' ' ' 
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and in charge of District Engineers. . The work of each District is 
carried out through Resident Engineers with temporary field offices at . 
. th.e project sites. · •· · 

Survey .and Plans Bureau fi~l-!i work is similarly divided between two 
Location Engineers, one responsible for two field offices in .Newark and 

I , . 

Montclair, and the other fo! , five field offices located at Pleasantville, 
Flemington, Cranbury, W ood~Lynne and S9uth Amboy. Each field . 
office serves a roughly-defined area, the work being divided' among field 
parties under the direction of ·c,hiefs of party, · 

I , - ' ' \ 

· The State-Wide Pl~nning Survey, with headquarters in Newark, op-
erates thrcmghout the State; no precise, field service organizatio11; hav-
ing yet been develope9.. · The Bridge Bureau has five districts for the 
supervision of bridge construction, each.in charge of a Resident Bridge 
Engineer. Bridge projects ,determine the location of fiel<l offices within 
the district. The Supervisor of Borings .and his crew operate through-

. out the State. 

Th.e W. P. A.-State Highway Bureau has three roughly-de~ned dis-
tricts, 'with a Field Coordinator assigned to each. ' · 
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·. MAINTENANCE DIVISION ·· 
I_' ,-_ 

i' ' . • . . . : . ' . ·, . '} ., • 

-\ T~e Maintenance D:Lvision' is the largest ( in point of perso:p_nel) and · 
one of' the most responsible units of the -Highway Department. I;n gen-
eral, it is entrusted with. the care. and supervision of the State High~ 
yay _system as c?nstruc~d, havi~g -~he br9ad duties o_f maintenance ·a~d . 
repair· (both ordinary a:q.d extraordmary) @f State highways, the ma1n-
tenance'_and repair of bridges on the E;tate syst~m, operation of all but 

, electrically· ·operated · bridges, and the ~onstruction, .. maintenance ' and 
repair, of 'roa'.4~ located \On Jst~te institutional grounds .. ·. n ,is alsq: ,re-
spon,sible for the important program of·1s11ow removaL121 • . - . -. ·. 

· The adm.i11:istrati~e head dfthe ,DivH;ion. is the Sliper:intenden:t of 
Maintei;Lance, an enginee~iiig ~chool graduate and, civil engineer who:has 

- been ,in . the. Division since the Highway. Department was established .· '. 
in 1917;, and at' its he4d since 1920. Ii~; is directly resp9ns:Lble ~o ''the' .· 
E;ighway Engineer and is assiste4' in the di~harge' ~f .his duties by · 

.· Assistant Superintendent of . Maintenap.<le, Supervisor of Ma:terials,: 
General Supervisor, Senior Superviso,r ofHigh~ay :Mainte:p.ance, shper,- . 
visors of Highway , :;Maintenance, . a Supervisor' -of . Bi'idges .• and' :· Struc~. 
tures, ··i:i, Supervisor in. charge 'of institutio:q.al road~, a, Supe;rintenq:ent 
_in charge. ~f heavy construction, a .. Supervising La:p.dscape Engineer, an 
'Engineer o.f Permits, _,\uditor~, :a ,Dralightsnia,n and a. clericaf force Io- i 
eated in.. the: main office. · · · 1 '- · · 

J I • , , . . I . , , .\ 

·J'. 

Quties of ~e Pi:inci~al Diyisiqn P~r~onn'.el 
' . . ''\ .. . . .. . . ' ') 

. Superintendent of Maintenance: 
- ' I • 

. Under -t4e direction of the Highway .Engineer, the S.up.er:fotendent 
of ¥aintenance :is in -'gen~ral charge of the work of the Maintenance· 
Division. He prepares the annual lnidget of.the Division as wei1' as the 
annual report, carries out the ~nual irraihtenance program: of. the De- · · . 

. ! , .' · , r ·, , • , ! · -, 

partment, and. h_a,,ndles .such other dllties .as may be . assigned either by · 
. the Co~mis~ioner or.· the :gighway . Engineer. · His. salary is $7;000 a , . 
year.' .. 

' 121 See, post,,.- at p. 102. 

)_ 

i ' 

·i 
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Assistant Maintenance S perintendent: .·. 

He is the chief adm istrative assistant of the · Superintendent · of 
. Maintenance and supe ·· ises the' ,~vork of the Division in his absence. 
He is in charge of the ssignment of maintenance equipment for use 
in the ·field; reviews the annual estimates with the various Supervisors 
who prepared them; an coordinates the setting up and carrying out 
of the so-called "Better ent" an'd "Institutional~' W .. P. A. projects 
handled by the Mainten nee Division.· ( This program, which began in 
1938 and was rather he vy for· several years, is now relatively small.) 
He helps prepare 'the D vision's· annual report and the budget. He is 
· almost solely· responsib e for organizing the show removal program 

' ' J 
annually in all its pha es. He checks · and approves all requests for 
maintenance materials s well as requisitions £or tools and supplies. 
He also checks .and ana yzes the monthly cost statements provided by 
the Chief Auditor and ccountant showing the status of maintenance 
costs o_n every mainten nee job. . The Assistant ·Superintendent inter-
views s.alesme:ti and othef callers, takes care of general correspondence; 
makes up special work orders at the request of the Superintendent; 
handles requef!ts· for in

1 
ormation, and clears all complaints· received 

by the Division. His' s~ ary is $4,800 a year. . .. · . 

Supervisor of Materials: , 

Together with the A sistant Superintendent . of. Maintenance, he re-
views the estimates sub itted annually by the various Supervisors.' He 

\ ' , . ' 
is responsible for comp ting the actual material . requirements · from 

, these estimates, as fina ly · approved, and compiling th~1, information 
into a "Route ;Book", by routes and jobs. He. cooperates ~ith the :State 
Purchasing Department by assisting in ·the preparation of the bid 
fo:i;ms for rn:ainten:ance · aterial, requirements, tabulating the bids, and 
determining the success ul bidders. He handles all requests for ma-
terials made by Supervi ors and prepares order requests covering such 
materials for U:se in the fieid; issues work orders authorizing work for· 
which material has been ordered, as'well as annual routine maintenance 
work; regulates arid trie to facilitate sl:iipments of materi~ls; keeps the 
Department labo;ratory · formed of any material being shipped that 
will require prior insp ction; and schedules and regulates the ship-
ment and application o all bituminous materials. ·· 

I ' 
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" The Supervisor· of Materials also ·keeps reco,rds of .the' receipt of all · . 
inateriaJ. shipp~ by tfiickor railroad, of the receipt of all liquid bitu:tnens 

·.· applied\>n the roads, and of all hot and _cold, patch work performed by 
' contractors; and approv~ in-voices 'as to the quantities SO, received or 
. · u~ed (or disapproves payment wb,ere the laboratory: has. reje~wd thew.a-· 
-terial in question, ~ter ,,analysis}. He·ais~ maintains, a file of railroad 

. freight r~tes ap.d checks all railroad charges as to the correctness of · 
weights and rates. He handles all corr0spcMidence reiating to, the receipt 
of maintenance ·materials: . . ' - -

Where the Division does construction work: for the Construction Divi-
sion, _he estimates the materials required and prepares the necessary order: 

. · requests .arid wo:i;-k orders. Other duties include obtainip.g quotations on ; 
, niat:ertals · nee<;J.ed fo:r: emergency work and th~- preparation 'of reports .. 

of material~_,received; : He is on 24~hou~ call for office duty during s~ow · 
removal operations.' He receives $2,640 a year,. and has an assistant; . . 

I 
General Supervisor:-

J .. 

The Genera~ Stipervis~r ,, ('Oi'vil SeHice classifictttio~"Supervi~r, 
Hig:q.way Maintenance':·) ~s the. d1fof ,assistant to_ the Supe:rintendent of 
Maintenance in: th.e :field. Possessing a wide e:tperie,nce in -m:aj_ntenance .· 
problem,~, he-handlc;s _mari.y speciaLassigninents,, · •particularly ·tn.vestiga~ 
tions.of c9mplaints regarding alleged faulty constrt1cction or maintenance ... 
He serves generally as: a "trouble· shooter" and maintenance ·c6nsuitant. 
His main duty is to. coordinate tlie work·, of the other· Supervil;JOI'S Iri 
charge of highway main,tenanc~. He subs.titutes, for any Supervisor' in 

' case of illne~s or v~ation, assists in inv~stigations of permit applica- ' 
tions when required, :;Lnd supervises snow removal work duriµ.g the win7 
•'ter., He ~orkis out of th~ Trenton office and. spends ·almost all of his, : 
time in the fi:eld., His salary is $3,600 a,y,ear. , , , , 

. Senior Superviso~·=' I 
, ' 

. The Senior Supervisor of. Highwi:i,y Main~nilnc~. is: responsible' for 
the inspection of> maintenance work·. done under -,contr34t. for the Divi~ 
~on__:whiclidticlude~ the putting- "in place"' of hot 91.t-qmin,t>us lli~terial 

' (plant mix), and the "iri place" ·application of liquid bitumen~8,D,d 
- . . ·' / . , . - . . , ' ' .. ·· ' 

for the scheduling of tlii~ work. · He annually es.timates'-the materia]s . ·· 
-required f9r l'Oad patching. Occasio~ally he-inspects work done under 

. ' . . . . . . ' . 

' , 

I ' 

I. 



· highway opening permits where a large sectfon, ~f pavement is involved. 
He, supervises all traffic line .painting, and is in. charge of the erection 
and m.aintenince of an· · ghway signs, · determining their loca:tion, 1size 

· and type. He also handl s, all detour sigµ. 'work. His, salary is: $3,600 a 
. ' year. 

' ,! 

The Senior Supervis r is 'assisted by si::~ Inspectbrs.122 Generally, 
three are assigned to pat hing work and th;ree to bituminous 1:1,pplication 
· ("oiling") jobs. They ar responsible.for inspecting' the "in place" work 
done by the contractors, and make daily reports .showing, in the case 
of patch w'ork, _ the distri ution of_ the material, temperature and qmdi- -
tion, of m.ixtme, squi:+re y rds of pavement <?Ut out and laid, and the con-
ditton_ of the pavement; and. in the case of :bituminous applications,, 

- among other things, the ade of material, source of supply, location of 
each load, guaging of the container and the telllperature of the material 
at the time,· square yard covered and gallons applied. Inspectors .also 

( ,:.,, '· ' 

_ send in samples to the :aboratory from the job for_ checking, During 
- the winter they do work. n traffic signs and _snow _removal .assignments . 

.Ten Forenien123 assist the _Senior Supervisor in traffic line· painting 
and the erection and m. intenance_ of "signs. nuring the winter they 
supervise the replacing· f guard rails. The lal;>0rers engaged in this 
work are for the most par unskilled; two are skilled: sign painters. There 
is a sign 1fepair and pain shop at Fernwood headquarters. · 

Su~ervisors of Highway aintenance: 
' There are six Super sors, of Highway Maintenance, each, iTu charge 

of- a dis,trict.124 Th~y a e responsible forr plannin,g and exe<tuting the 
maintenance wbrk laid o tin. the 1'arinual program of the Division, aµd 
also handie any emerge cy work, in their districts. They inspect the·, 
State highways "as built ' before they:, are accepted hy the Division fo~ 
maintenance; prepare th annual _estimates of. :maintenance work to be 

D ' I I 

1 , ' I , c' , 

• 122 Civil Service classification : "Maintenance Inspector" (3), ''F~reman, · Highway Main-
. tenance" (2), "Material Inspecto " (1). - - . . _· . · - • · 

123 Civil-Service classificatio s: "Forema~, Highway Maintenance" (1); "Foreman, High-
way Marking" (hourly basis.....:.2) "Laborer (Assistant Foreman)" {hourly basisLS); "Junior 
Highway -Inspec_tor" (1); "Tru Driver (Acting Foreman)" (hourly basis.....:.1). · I 

i~4 See disc~ssion _ of mainten nee districts, post, ,at· p. 101. _ 

(' 
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,done i:i;i. their districts and ,.review them with the .AJs,sistant' Superin-
tendent of MaiJ;lteli~ce and the Supervisor bf Mat~~ials; and make an 

L ' •• annua}. inve1,1tory of materi;11" and equipme11.t o;n. ha;nd; 'to pe ,used in con-
- nectton with these.estimates .. The Supervisors are responsible for requisi-

tioning maintenance materials, toois' and·,supplies: They supervise the 1 

setting up)of snow:fences,and t~e sµo~ removal work in their' districts!. . 
' f ' ' ,. ' ' ' 

'The, Supervisors.,Qf Highway Maintenance are asshited by :Foremen,125 

Assistant Foremen,1ze and Patrolmen. l 2.1 The number of Foremen, .Assi!!l-. 
taut For~meil · and ,Patrolmen, aSI well'as the number of labor,~rs under 
them, varies according. to th~ size 'of the Sup~rvisor's dis,tri~t and the 
size of the various road maintenance·jobs in those districts. . 

' ' ' , ' I 

Th~re are. ari, additi~nal group of twelve Foremen~28 m charge of 
labor crews assigned to mudjacking ( a special operation for raising con-· 

. crete· slabs•that have settled),.drainage and m:iscellaneous. construction'. 
Mosfr of these laborers are .on WoP:A. projects .. · The Foremen, li~e: the 
others mentioned above, are under the supervision of the Supervisors of· 

· Highway Maititenanc~ in ,their districts: · 
'Phe Supervisors' silari~s range from ·$2,640 to ·$3,600 a year., · 

Supervisor (Heavy Construction .Work): 
. ' ' . . .\ - :' 

1 , • ·• •• , • This Super,visqr ( Oiyil _ Service cfassi:fict1,tion, "Superintendent, Heavy, 
Construction"). has been in cp.arge of heavy construction ,projects durin~ 

' the past few years, pa,rticularly the moving of concre~e road slabs in C(?n-
hection with_ dualizatiqn' of highways ( e; g., on Routt 26). He is assisted 
by. eight Foremen1 ~9 :who are in charge of gangs of laborers. - · · ,, 

I . • 't ' ,. • 

' . . ' ,' . . 
125 Civil Service .classifications: "Foreman, Highway .Maintenance"; "Foreman, Highway 

Maintenance" (lfourly basis) ; "Highway Inspector"; "Temporary Foreman" '(hourly basis) ; 
>''Laborer (Acting Foreman on W. P. 'A. Projects)'.' '(hourly basis); "Laborer (Acting Fore-· 
man)" (hourly .basis), · · 
, 128, Civil · Service classific~tions : 1'Assistant F~r~an, ,Highway Ma1nten:ance'; (hourly: 
basis}; "I,abo_rer (Assistant Foreman)" (hourly basis). , ·. , , · ·' ' . ' 

127·Civ"il .Service ,classifications: "Laborer, Hi~hway Maintenance Patrolman"; .''Lab~rer, 
Highway Maintenance Patrolman" (hourly basis) ; .. ''.Laborer (Timekeeper)". Some of tile 
Pftrolmen are' designated by the , Division as Chief Patrolmen._ , · 

128 Civil, S~~ice. classifications:. "Forem:an, Highway Maintenan~e": · (hourly basiS'--9) ; 
,"Laborer (Timekeeper)'' (hourly basis,-3). . · . \. · , · , . · , 

' 1 ~9 Civil Service classJfications: . "Fot~li, Higijway M_aintenance" (hourly basis-3); 
''Temporary Foreman" (hourly ba&is'.-3}; "Timek~pe'r''. (ho11,rly,basis-l); ."Laborer (Time~ 
keeper)" (hourly basiS---.:.1)'.. · · . · , , , : · · .· •···. :, 

'i 

{ ' 
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· · . Supervi&(!r ( lnstitutiona Roads) : 
. ' , ' ' . . ' ' . ' . 

This :Supervisor ( Ci 'l Service classification, '''Maintenance Engineer 
.. Investigator'') is iri cha ge. ot the. con~truction, maintenance and repair, . 

of, roads ~pproaching a. d within .the grounds of: :S,tate institutions,, as. 
well as_ the occasional c· nstructimf of. small .bridges on such roads. · This 
position was cre~ted in, 1935.130 Il,:e is .assisted by •.ten Forei)len131 and 
f Assistant Fo~emen 132 in charge of'gangs of 11;:J,borers: 

Supervisor . of1 Bridges a 
· .The Supe~sor· of B 'dges arid Structures :i,s respon13:ible for the-main-

tenance of bridges and s :ructures,. but not for the oper1:1,ting- machinery on .. 
any movable bridge.188 e' inspects bridges :as constructed• before they 
are taken over by the :p·vision for maintenance.- He s1i,pervise~ i;he con-. 
strtj.ction ~f small bridg s and temporary bridge1;1, in cases of emergency 
(e._g., :floods);' He recei es $2,640 a year~ · · · 

. He is a_ssisted by thr. e Fo~men ,experie11ced in 1bri.dge work who su-
J)El:rvise semi~sltilled and skilled general utility men, and by a Painter 

, Foreman· in charge of. p inting operations during fayorable weather. 

Supe~ising 'Landsc~pe . 

· A L~d:scape Engine. r was employed bf'the Depart~ent in 1930-to 
take charge of plan:ting and landscape .<:>Jieratioris, bµt his services were 
discontimied in 1933. ·B cause of the increasing need for such work, how-
ever, a full-timff enginee was employed in 1937,134 

I '. ' 

, The_ Supervisrng Lan scape Engineer performs vork for both the Con-
. struction and l\faintena ce Dtvisio:Q.s, but is considered a part of the lat-. ' . . ' . . 

. 180 New_ {e~sey' State' Hfgh_ ay Departmint Ann~l .R~pnr,t, 1935, M~intenaµce Division. 
··. 181 Civil ·service classificat ons: ''Forem'en, Highway Maintenance", (hourly basis-6); 

"Laborer (Temporary Forema )" (h0111rly basis"7'-l); "Temporary Foyeman" (hourly basis-
, ; ,3).. , . ' . . ' . 

182 Civil Service classificati · s : "Assistant For:~ Highway. Maintenance" (hourly basis · 
-3}; "Laborer (Timekeeper)" (hoµrly basis-:-i). · . .. · · . : ' 

~· ' . . I • 

. · 13s When the Electdcal Di sion was. ,c;eated in March 1936, the· maintenancie of operating- . 
machinery on movable span bi-i ges arid the maintenance 'and operation of electrical eqtiipinent · 

· - ·were transferred, to it from th Maintenance Division. New Jersey S,tate Highway Depart-· 
ment Annual Repqrt, 1936; Ma ntenance Division. . . · .·, . ' .·· · _ · ,' 
'· 18iNewlersey State High ayDepart,;.entAnm,,alRep,orts, 1930~ 1933,,1937; Maint_enance 
Division.·- ,. ' - ,, . ••' . ' ' 

.J' 
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ter Division and is under the di,rection of the Superint-eri.dent of Main-
tenance. His salary of $3,000 is carried on the Construction Division 
payroll; th?s,e of his assistants appear. on the Maintenance Division pay-
roll.· 

His contact with the Construction Division is in. connection with road-
• ' ' • I 

side improvements on Federal Aid projects., (These projects are admin-
istered by the Public Roads Admi:µistration, W ashingtorr, through dis- ·· 
trict and local engineers). The Supervising Landscape Erigineer super-
vis,es the preliminary planting surveys fol'. these projects, determines the 
location and quantity of materials to be used, prepares the proj~t pro~ 
posals, confert3 with the Public Roads Administration district and local 
engineers, and prepares the project plans which are submitted to the 
Constructiou · Division for blueprinting and forwarding to the Public 
Roads Administration. ·, . . ' . 

Under the direction of the ·superintendent of Maintenance, he super-
vi&es · al~ planting and landscaping along· State highways. He also super-
vises all mowing operations, revisions of plantings, the cultiva:tion · of all 
planting areas, and tree . t:dmming, removal·· and. replacements. He 
handles all office correspondence, appraises nurseries for the Real ~state 
Division and, like' 1!-is chief assistants, gives lectures 9n the work of 'bis 

- bureau. There is a sml:Lll nursery at Fernwood. 

For a'time (1939-1941)' the Department e~gaged a consulting land-
scape eugineer in connection with the beautification of the Rockefeller 
M.emorial Highway ( Route 40) .135 

The Supervising Landscape Engineer is assisted by_ the following: 
/ 

(a) La°ndscape Engine.er. He designs roadside impr~vemeut projects . 
(Federal Aid) and1directs the preparation of plans, cost estimates, spec-
ifications and report.s in connection therewith. He inspects' plant ma-
terials purchased, ·supervises and inspects roadside 11:Lndscape mainten- ·" 

, ance, ,and generally assists on all landscape work, pa.rticularly in con~ 
nection with W;P.A. projects. His salary is $2,580 a year. ·-> . 

' ', / 

· 135 Minutes of State Highway Commissioner's Meetings, May IO, 1939 anl October 15, 
1940. The 1939-40 compensation paid was $1000, plus $40 per day. for an assistant, and 
certaill' additional compensation for a df'.aftsman and supplies. The 1940-41 arrangement was 
$5,000 for the consultant, plus $100 per day and expenses for each day over 30 days' service; 
$50 per day plµs expenses for an assistant, and additional compensation· for other assistants. 
This contract expired August 31, 1941. · 
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, (b) , Acting · t La'flrdscdpe E:n!Ji.neer. ·. He does,· a cer~ain 
, amount of inside work, design.in)~· and drafting 'planting lay-outs, and 

· .. making estimates for be utification projects and genera) landscape.main- ' 
'tenanc~. Most of.his ti I e,,howe'yer, is sp~nt in the,fh:ild supervising for~ 
. inen, selecting planting ites and nurseries, -stakip.g trees and d<?i:Ug gen-· 
. eral inspection work. H s salary is $1,860 a year.·. • .• · ·, ', 

. ' ' ' ' , 
. , (c)' Senior: D'raftsm (Landscwpe). 186 ., In addition to•'his gener~ 
landscap~ drafting duti S; he assists in inspection .work, ,niarking\plant 
material, planting in th field, laying out of projecui and the investiga- · 
tion of complain.ts. , He eceives $1,980 a year: :. . 

•-, . i ' . , , . . .• I 
· ( d) · 0,lerk_-Typist. 

The :fi~ld forces enga , in landscape work consist of eight Foreme~187 

and, eight Assistant For Ihen188 supervising 183. laborers. The F'oremen 
are ,especially qualified t d9 landscape work and ·are skilled ,in t;h.e ha.Ji-

, .· dling, care and tr~atmen of plant mnterials. One is a tree specialist. ,The 
Assistant Foremen poss Sl;L a· fairly aqequate, knowledge of landscape 
work. The laborers ge erally' have' gardening or, nurs~ry; experience'; 
much of their summer ork is the opei::atio~ of :mechanical equip~ent; • 
fwo or three laborers t ke ~re of t:l1;e• Fer:riwood nµrsecy and tend the .• 
grounds at that place .. ' ' ' r ' ' I ' ' ' ', ' ' y ... 

Engineer of Peritiits:, ' ·· · 

This position w~ c eated in , 1930 on the · recommen~ation(. of. the 
Sp.perinten,dent· of Main' en,ance, .who pointed out th(i need ·of ··such, an' 
engineer ,to handle the er increasing volume of permit applicatio:ns.1.i•. 

' . /· ' . 
The Engineer· of. Pe ·ts , is directly responsible · to 'th~ · Sllperi.I!,~ · 

tend~nt and is in . gen,e al eharge of the ip.vestigatioµ-' 'of a;pplicatiqns , 
for permit!!! 'fqr noi:r-~~p rtinental construction on the_ Stat~ Highway 
System, and of the pre aratfon of such permits for the approval and .. 

' ·,1 ' - , 

•• J , ·,\ ·' •• ' • • •. 

' '186 Tenworary dassi.fication, . . ·. . .. , , 
1 ' • ' • • • ,' ,· :. , • ' 

· 187 Civil Service 'dassificati n.s :· ''.Foreman,' Landscape"· (3), and "For~~an; Landscape" 
(hourly basis-:-.5). . · · .. · · , · , : · . , · . '· ' . ' , · 
" · 188. Ciyil . ~~rvi~e · cla~sificat ons : "Assis):ant F orem~,. .Lan1scape" , (hourly basi~).; 

· 1taborer (Ass1st3:n_t Foreman)' (hQurly bas1~3); "Lal\ore.r (Timekeeper)" (hourly basis-· 

New Jersey State, Hig · y Depcirtmen~ Annual Report;, 1929,· 1930; Mainteµatic~ 
Division. · 

. \ 
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. , signature of the Superintendent· pf Main~enance.: The' permits·-include: 
· those for utility and municipal road openings, utility 'pole construction, 
co:µstructfon of entrances from . the -highway on to private property, 
removal· of trees, tr~~ trimming, remov,al of gua~d rail, tree planting . 
and landscape work, installation of pipes and culverts, installation of 
fill, att~hment t<>' storm :drains, retiloval of embankment; construction 

. . of : curb . anq. sidewalk, u.ti:lity., attachments to . bridges, .. storage of con-
' . struction matetiii,l, movement of bµildings and heavy· J,nachinery mi the 
, State highways, etc. He supervises . the inspection on replacement .. of . 
. pavements that have been opened and on permits . foir entrance . cQn-

structions.' .. He is ih, charge of the control and elimination of un- · 
authorized en:cro_aching structur~~ ru;id • advertising sigrts. In case. of 
permits •involving• .. engineering difficulties or · special probl~ms, he goes 
out in the fi~ld to .assist his inspectors. 'He is responsible for keeping 

. the so-ci;tlled "Job Number Book"., ( or "Route, Boqk") up to date; this. 
1 , b6,ok 'contains a complete)ist,of maiilte.J?,aiice-jobs, consecutively cod~-

.. numbered by routes,• with a, brief· desGription of ·each sebtion, and 
. serves ru:i a basis for maiJtenance, cost· accounting as well as for deter-

·. mining the length of the sy~m· under·1;nain:tenan~e. He s~p~ises the 
posting and' distribution . of required legal n~tices prior to . the cori: ,• .. 
struction of ne~ . sections of highways, indicatii:Lg that no openings ' 
will be permitted for. a . period of five years. 'He is in charge of 'one 
of the three shifts directing snow removal work from the central office 
.in Trenton. . His sal;uy is $3,600 a·' year. . . ,· . .· . ' 

_ l Fowr lmp,ectors~4~ :work . un'der the .· dir~ction . of . the Engineer .. of 
Permits.• .. One is responsible for checltj.ng applications· for permits to 

. construct entl'.a!nces from. the, highway, ,as. ::well as. inspecting replace- ' 
· .. 'me~ts after open:in~s have .been made in the highway, in. the south~rn 

part' of _the I State; a~ second ·handles entrance permits in :t;h.e north 
'• Jersey area; and the remaining ~WO are' ,resp.onsib~~ for pavement re-
piacemeiit, .inspections in the central and northern sections of the State . 

.. If necessary, the Insp~ctor~ may b~ ,used interchangeably on any ·assig:u-
n;ieilt in any area. 'rhe Inspectors handling ehtran"6e1 permits check on 

·.' -the construction work done by the perinittee; in· the case ·of ,op,en:ings 
in the highway, they· supervise the ·work where there is any• ch~nc~ of 1 

damage to ,:underground highway, structures; 

, ·1 I' 

l'· 

14° Civil 'S~~ice class~ficati<?ns: "Maintenanc~, InsJectors'.' (2) at $1,740 ~d $1,860; 1'Hi~h-
way Inspectors (2) at $2,100.- · · .... , . . . ,,, _. . , . . _, ... ; .. ,_, ,. , 

' . . . . . 



( ' 

100. 

Maintenance .Auditors: . 

A · Principal' Auditor assisted by a Senior 'Au<Utor, handles the 
' necessary auditing iWOr '.~f the Division; in accordance with the re-

quiremen,ts 6f the Audit. ng, and •Accounting1Bur~au; :. In general, they · 
audit··all invoices origi ating .in the Maintenance .Division, including_ 
those covering road and . bridge·· materials; Jeain, · trucl~. and equipment ( . 
rental~; storage rentals·; pers:onal expense account~;_ freight and trans; 
po:rtation .charges; and workmen's compensation bills, al).d . payments: 

• ,' • , , I •• / , :· , ' - -

Furthermore, -they prep re all necessary agreements for ~he. rental of 
· equipment ( truck renta agreements are standard) 1 apd the ;rental of 

storage space. They ar - also responsible for prep~ring such speci~ 
instructions and -forms or the field men as 'may~ be· necessa,ry from 
tiine to. tinie to meet ch. ged . conditfons in the Division's' work. . , 

Th~y· -a1s~ handle .co ections . for da~ages·: to State highway, prop- ·. 
. . . 1 , , , . . r. 

erty, and the details , ( r orts, 1:fili:tig of forms, preparation of payroJlS; 
_ etc.), in connectioii. with the. :workmen's compensation -cases arising ·ip. 
the· Maintenance Divisio : In this iatter function;, they are assisted · 
by t~e Wor}rn.ien's Com ensation and ,Claims ·officer;141 the Pri,ncipal 
Auditor usually attends the informal compensation hearings. , They 
make a proper audit 'o( charges arising fro:ril,'contract work on ,snQW 

• (' I ' . ' 

removal. Finally, they andle all correspondence .in ~nnection. with 
the abo'\i'e ·matters. . ln eneral, the Senior. Auditor handies auditing . 
. work in ;conn,ection· )Vi.th the payment ',o_f -rentals for outside ·equipment, 
perso:haF expense acc_ouri s, and· matertals used by 'the , Division. . The 
Principal Auditor receiv s $3,000 a year and the Senior AuditQr' $2, 700:, 

-Clerical Staff: 

. The· Superintendent :f Maintenance 1s assisted ·by a cierical_ staff 
of e1ev~n, among ~hem Head Clerk who ha,ndles his c~rresp01;1dence ·-
,in addition to other duti s; a· Principal Clerk Bookkeeper who acts as 
an office manager ahd w o directs .the preparation of the semi-monthly. 

, payrolls, keeps a'_rec_ord f arid distributes incoming mail 1,W.d assem!> les · 
outg9ing mail, .receives· c llers; handles ,the preparation, of .forllls? :spe.ci-, 
:fications, large stencil jo s, etc., and who geJ?,erally directs th~ clerical 

, staff; "and a Junior Au .. or· wl10 handle~ .. statistical ~ork and. tp.e sick·· 
- leave and vacation recor of hourly-basis pers'onnel._ 

· .· 1,1 See Legal Division, supra 1at p. ~9. 

'' 
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Maintenance Districts ·' : . 

. . · HtgliAJjays.: For road rn:ainteii~ce plirpos~s; the State b,as been ~ivided, 
'into -four :piajor sections, known a:s Northern, Western, Central and 
_Southern; each in charge of a Supervisor. Actually, how-ever,· there: are 

.i- six divisions; th~ Central section has been subdivided andthe Supervisor, .. 
is re_sponsible for the work of two other Supervisors, each. in charge of a 
subdi~ision. The Supervisor!\! work· out of their homes ~nd communicate· 
daily'withthe central office. Some of them come·i~ to'the Trenton o.fftce 

, w~ekly, other& •as occasion requires. ' . . . 

As has .been noted, each Supervisor i~ assisted . by , a · number of 
Foremen, Assistant Fol'emen and Patrolniei:L Roads·.are ma:jntained· 
_either by. a large gang under -~. Foreman · or a designated '"Chief" 
(-''Boss") Patrolinan, or by a small patrol group of' three men or 'so / -
handling a small section of highway. . In coririection with· the latter 

. patroJ system, there is'. a "floating'' gang covering a' much great~r area , ' 
-and handling _the '~ore· important j_obs:: The small· patrol ·system is 
;used in the southerll: _part of the State;, ::,tnd gang_§ elsew~ere. _ Patro_l 
methods are ~ould_ed' to· the particular needs of the. area. In case of· 
emergency, _or a large job, ·-three 6r four gangs m::,ty be merged to 
complete th~ work .qutckly. · · , ·. · · · · 

. , .'T~e Supervisor in. charge of- institutional roads has the wholf State 
as his, area of operations. The. $ame :is -true for .the .Super:vis.or in 

' ' . '. .. , . . 
charge of heavy construction worJr.. , 

' ' 
Bri<!,ge;. and Structwres: The three .. Foremen under the, Supervisor · 

of Bri!lges and, Structures are in·-charge· of three· r~th~r -rou.ghly defined 
district$ that may be descri~d as the Northerµ., Atlantic Coast, a:r:i-q, 
Delaware ~;hore-Southern dist!icts. ·The ,Painter-Foreman and his force 

. work•in all parts of the State. The Supervisor of Bridges .aµd. Struc- · 
'ture~. comes in. to ,the Tre:r;i.ton office at least once a: week and keeps in 
daily touch with it at other times. · 

Permits : The division pf -the State. i,nto. t;tie _ N ortherp., Central and .. 
-Southern districts, and the work done _by the' four Inspectors in tµese 
areas, hasalre~dy been desc~ibed.' . ·. . . 

j:. 
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Landsoaping: Landsc pe work has been divided into eight districts: 
:Northeast, 'N;orth-Centra, Northwest, Central, Shore, Camden, 'Rock~-
feller Memorial Highw~ ' ( Route 40) and · Southern, each in charge of 
a· Foreman;' 

Senior Supervisor: inspectors of maintenance work done "in 
· place" by contractors" ( 'oiling" and patch work) operate throughout 

•. ( 

the State. Sign erecti n work is done .out of Trenton. · 1The men 
assigned to traffic line ainting work in all parts o.f the State; there' 
are . no q.e:finite district . The ,.forces doing sign .maintenance work, 
however, are ·assigned o four roughly d:rawri districts, one· group. 
working out of,Newark, another out of Mer~hantville, and two out of, 

> Trenton.· J ' 

It should be noted h.at all :Foremen are' responsible for sending 
daily reports .to the Tren on office,, on specified forms, of laborers' 'time, 
equipment used and ma, erials received, and the distributio:µ1 of these 
items on various opera ·ons. They must also report_ any accidents, 
damage, to State propert , injuries suffered by workers, building opera- . 
tions. noted . along the ad, and encroachments oli · the r:Lght-of-way, 
·the' latter two reports g ing to the Engineer of. Permits. 

In addition to thei -road maintenance work, the Foremen are 
charged with .protecting. raffic by putti:ng cinders or sand on slippecy 

· 'pavement, removing ligh snowfall, and, in some' sections, 'of handling 
.J he11,vier snowfall. Fore . en are generally the, Department' representa-

tives on snow removal. j bs handled by outside contractors; and must 
make complete reports o such work. 

Organ· zation for $now Removal 
: 

The Mainten~nce Div sion h.as_the. major r~sponsibility ·of removing 
snow and ice from the ro ds and 'bridges on the State Highway System 
as quickly ~s possible nder any and all conditions. This requireS. 
a high degre~ of. planni. and coordination .with the Equipment pivi-
sion, as well as real per oi;ial sacrifice on the p·art of the Maintenance · 
Division personneL · ·, · · · 

The regular mainten nee f6rces under the Supervisors of :ijighway 
Maintenance, as part of heir routine work, set up snow drift fences at 

' . 
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appropriate points in the FalL They also spread sand and ~inders on 
slippery · road surfaces in their sections, and handle ~ight sno:wfalls. 
on·· occasion, these' men take over the entire 'snow :remdval job. The 
Supervisors usually turn in their snow fence estimates, in the _Spring, 
and those fo~ sand; cinders and other items used in -connection with 
snow work, by the latter part ?f August e~ch year. . 

State fostitutions are charged with. the responsibility pf rem~ving . 
snow and ice from institutional roads. Bridge tenders .are responsible · 
for removing sno:w- from movable span bridges, bu,t on fixed structures 

• • , , ' I •' > 

this work is handled by the ;regular snow removal forces working the 
· district; · · -

The Assistant ·superintendent of Maintenance is in -charge of or~-
gatiizing . the annual· snow removal program. :The· State i~ presently 
div~ded into 138 districts for: snow removai' work; the numbe.r and size 
of these districts' are determined each year in acc6rdance with changes 
in the State Highway ,System .. About 100 snow removal. districts are. 1 

. handled under private contract; the balance, mostly alcing . the South 
. \ . ' ' Jersey shore, are the responsibility of the Department forces. Division 

Foremen usually serve as represenu,i,tives of the Department where· ari 
outside contractor' is involved/and make complete·.reports on sn<>w re-· 
moval operations under their jurisdiction. 

. ' . . ' . ' . 

. Af~r agreeme:iits have been entered into with private .contractors for 
I )mow removal work, Department personnel and equipment assigned, to 

the. various· snow districts, extra . equipment hired, storage space for: 
equipment rented; and all the · other details of the sn,ow removal pro-
gram · completed, the Assistant S.uperh1tendent of Maintenance pre-
pares a detailed snow organization chart/ This chart shows,_ for, each 
·district, whether a contractor or Department forces are to p.o. the· work, 
whether the equipment to be used is the Department's or .,the contrac~ 
tor's; the name, address and ite~eplio_Iie of the contractor as well as the, 

· ·. Department Supervisor; the kind of equipment available and its loca-
tion; the Equipment Division• Mechanic assigned; the Main~enance Dia 
vision representative assigned; relief personnel, . and the location of 
special equipment; · · 

· In case of a snowfall, the g~eral direction and :control of the re-
moval work is handled by a headquarter_s · still'f in Trenton consist~g of 
three shifts in charge of the Superintendent of Maintenance, the 

, ' I 

i' 
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Assistant Super~ntende. t .. of Maintenance and the Engineer of Permits, 
respectively. · Practicall every office_ employee ~and a gr.eat many of _the 
field force, pa,rticularly the Supervisors of Highway Maintenance and 
thetr Foremen, assist in the snow removal job; During the winter the 
headquarters staff keep careful check . on the weather and at the first 
indication of. the appro ch , of snow, the entire organization is on the 
ale.rt and ready to mo:ve · · · 

The Equ:ipmen.t Di::vi ion coordinates closely with the Maintenance 
, Di:vi~ion .in the p'repara ion ~nd carry~ng. out of the snow remo:val pro~ 
gram,. The Chi_ef . Mech nic and the Assistant Chief Mechanic, under 
the super:vision of the uperintendent of Equipment and Transporta-
tion, are responsible for he snow removal duties· of this Di:vision'.. They 
'assign the Department' own equipment to . the sections ~esignated by 
the Maintenance Di:visio, , 13hip snow plows to :pri:vate c.ontractors to be 

' attached to their truck after it has been determined that the trucks 
) . ' . ' -

are_ acceptable, .and som times :iilstall. these plows fo:v contractors new 
to the Depai'tment; an arrange for suitable . storage • space l for the 

. . . ' , ' - \ - -
Department's own equip ent where it is being used by the contractor. . 

'. ' ' \.. . 

. In addition, the Chi f Mecha:g.ic and the Assistant Chief Mechanic . 
assign the Di vision mec , anics. and operators. who are to look after and 
operate the State equipment ·used on· snow work. These assignments 
are forwarded to. the ainteiiance Di:vision before the final snow or~ 
ganiza:tion .chatt i~ co:tn leted. The Mechani1:s work only on Depart-
ment . equipment, wheth r used by, the Department· per.sonnei or by· a 
contractor; there is a M chanic to e:very three trucks, t-he usual number, 
iused on. a snow l'!ection ... Division operators handle ·the _large,' -~pecial-
ized snow equipment, hich i§ always opera~ed by Department per-
sonnel.. This special eq ipment is located at strategic points through~ 
out the State. · · 



·1-11(31.JWAY 
IIJ.5.PECTOAS· 

5f1JIOR CLEQI< 
S'!l:IJOGAAPMER 

·'I-IIGMWAV 
· IIJSPECTOQ 

JUIJIOQ . 
·IIJSPECTORS. 

STATE MIGMWAY 
COMMISSIOUER. 

STATE MIGMWAV 
ffJGIMEER 

CAPE MAY 

15LOUCE!l'l"!II 

J.AUIJIC:IPAL 
EIJG11Jf.ER5 

HIGI-IWAY 
:1J5PECTOr.! 

AUDITOR 

CLEQK 

1-':GMWAV 
riJSPECTOR 

5EIJIOQ C:..EQK 
STEIJ.OGAAPMER 

JUI.IIOR 
AUOl'.f'OR. 

·TIIAVEU.IIJG 
. IIJ~CTOl:i' 

50M!Q5ET 
5li99E)\, 

COUIJTY .,_ ________ __.COUNTY AOAO 
L..,:E;;:Ll:::G~IIJ;::E::E:::Q::5~ 5UP!Av, 50115 

tJEW JE_RSEY STATE ~IG~WAY OEPt 
PROJECTS DIVISIOkl 

ORGAMIZATIOtJ 
1941 



· STATE AID, PROJECTS DIVISION 

The -State Aid Projects Divisio;n. is responsible fbr the · administra-
tion'. of the entire program of State aid to counties and mmiicipalities 

- for road and bridge purposes. The Division is headed. by the Super-
visor of . State. Aid Projects, who is directly responsible to the State 
Highway Engineer. 

Under the. present laws, . $9,885,000 is distributed arn1ually by the 
State Highway Department to counties and municipalities. The source ' 
of these funds is the receipts from motor vehfole fees,· :fines, ~tc. which . . ) . . 
are dedicated t'o highway purpose~. State aid to counties is designated · 
as Motor Vehicle Aid (MVA),142 and that granted to municipalities is 
known, as Tqwnship and Borough Aid (T & BA) .143 

_ The' Supervisor of. State Aid Brojects is assisted by a Projects 
Engineer, two Senior Engineering ·Clerks, twelve 'Travelling Inspectors,, 
a large group of Highway Inspectors, an Auditor and a cJerical 'staff. . . . 

. 142 $6;'000:000 is distributed among. the 21 ·counties on . the basis of 'the ratio of their 
respective areas, populations and county road mileages fo the total area, population and county 
road mileage of all. the counties. These' funds are used for the construction, reconstruction, 
mainte11-ance and repair, operation; policing and lighting of county roads and bridges, and for 
the payment of principal and interest of obligations heretofore incurred by .the county for 

. any of such purposes (R. S. 52:22-20 d-2). In additi,on, each county, receives $35,000 for 
construction, reconstruction, repair and maintenance of county road_s and br'idges (R. .S. 
27:14-1). Counties are not required to match any part of tliese funds. · . : 

143 $125,000 .is available for. municipalities in each county as State aid for townships, 
boroughs, towns, villages1 and. any city with a population of 14,000 or less. Of this $125,000, 
up ~o $50,000' rriay be ,_applied ~or by these municip?-litfes thi;ough the c~unty ofEc~ls; for the 
·maintenance and repair of unimproved roads . .' This 1s the ,so-called Dirt Road ·Fund. The 
remaining $75,ooo ·. of the sum so reserved for each county, together with any part of the 

· $50,000 not applied for by· the municipalities for· maintenance and repair of dirt· roads, is 
available- for' the construction of uitimprioved roads, and applications for these construction. 
funds are made by the municipalities direct to the State Highway Commissioner. {R. S. 
27:15-1 and 4). State aid. for- the maintenance and repair of any unimproved road cannot 
exceed 90% of t_he total cost (R. S. 27:15-3), and a similar limit exists for the State's share 
of !the. total cost of construction of. an unimproved road (R. S. ,27:15-6). 

\In addition to this $2,625,000 of .T & BA funds, an additional $525,000-or $25,000 for .· 
the municipaliti~s in each county_.:__is available for the maintenance of those .roads which have 
been constructed with State aid .. Applications for -these £mids are made through the county 
officials to the State Highway . Commissioner, the State share being limited to 90% 'of the 
cost CR. S. 27:15-10 to 13).. (By: virtue o:f P. L. 1940, c.218, p.887, $S25,000 was made 
availabk from the net. receipts of. the Motor Vehicle Fund instead of the -$210:000 'formerly 
.set aside.) · · · 
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Duties of e Priµci~al Division Person~el 

Supervisor of State Aid rojects: 

The 8upe~visor 'is in direct charge of the entire· S.tate Aid program; · 
He iooks after the a "nistration ~f the MV A and T & BA funds; 

" I.. • ·. • , / 

advises and consults wi · cotlnty and n_mnicipal officials; reviews State 
Aid p:rogr~ms, applicati ns and ·agre~ments submitted by counties. and . 
municipalities before r comrilending them to the State Highway, En-
gineer and Co_mmissfon , for approval; checks the _plans and speci~ca-

. tioI.LS to see that they COJl?.piy wi!h State :req1J,ireme:rits; checks con:-, , 
tracts award,ed on Stat Aid projects bef9re recrn;ru:nending their ap-
proval by the Highway ngineer and Commjssioner; approves a'pplica-
tions for ciuinge _of plan or' extension of time on State· Aid ·construqtion 
pi;ojects; ·. sees to it that work done is according to S.tate stan~ards be~ 
fore recon;imendi~g 'pa ent therefor. from MV;A or T & BA fru:Hls;_ 

. makes periodic reports the Highway Engineer on the status of MV A ,. . . . . . ' 
" and T· & BA. projects; and, generally, supervises the· setting up aild 

carrying out of the 'Stat Aid program in' all its phases. 

The Supervlso~ o; s .. te Aid: Projectsi has been engaged in Stjte higJi-- • C 

way work since 1909, w en he served asi assistant to the. Supervisor of 
' Public. Roads. He was ssistanj; State- High")Vay Engineer from' 19:t-7 to . 

1933, and in, charge of S ate Aid projects, for almost all of that time. . He . 
is occasio~ally authorize to .sign papers in the· .absence of the Highway 

·' Engineer. His salary is 8,20Q a year. · 

.He has an oftlce cler cal _staff of t!µ'ee: a Senior Cler!r-Stenographer .. 
w~o is _his secretary 1a . ·act_s as· il'eceRti<1nist; a Principat Clerk }Vho 
handles details 'conce ng the Divisio_n personnel, expense accounts, 
office .equipment, ·requis tions for equipment· -and supplies., etc.;· and ;a 
Cle~k~Stenqgraplier.who helps the latter.,. 

Projects Engi~eer: iu -

· The Projects Engine r is. the principal as.sistant to the ,Sup~rvisor 
' . . . . . . 

and.is charged~with the · s.ponsibility of checking aj.l plans and specifica-
tions submitted in conne tion with MV~ and-T .& BA programs; _super~ 

( . ; . 

1:44 Civil Servi~e cl~ssific~ti . ; 1~Resid~nt, Engi~eer, Highw~y Constriictic:m." 
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_ vising all T & BA con,struction and maintenance pr(>jects; _ reviewing 
· T & BA applications with the Supervisor of State Aid Projects and 
making recommendations thereon; and making- field inspection trips on 
MV A and T & BA, projects, principally the la~ter. His s.alary· is $3,900 
a year. 

" The· Projects Engineer is assisted· by a clerical staff of_ three : two 
Clerk-Stenographers, one of whom is his secretary, and a Principal Clerk 
who h~ndles' all papers 'r~lating to the so-called Dirt Road Fund,145 

advises counties and municipalities of the amounts of MV A and T & BA 
funds allotted to them by the Commissioner,_ ma~es.up the forms, known 
as "Commissioner's . slips,'' for the Supervisor of State Aid Projects, 
recommending approval of MV A· and T _ & BA plans· and specifications, 

_ and sees that these plans: and specifications are returned to the sour_:ce 
after approval has been given; and sends out regular notices to contrac~ 
tors listing MV A and T i& 'BA projects on which bids are about to be let 
by counties and municipalities. He is assisted in this work by one of the 
Project Engineer's Clerk0 Stenographers, and by others in tl;ie Division 

· . when necessary;· 

Auditor: . . 

The Auditor, like those in other Divisions, is the divisional represen- · 
tative of the Chief Auditor and. Accountant. He audits all statements 
that come into th~ Division, and maintains a cur;ent record of the :fina~-
ci~l status of all MV A projects so that the Supirvisor may at all times , 
'.know the b1~lances available. His salary is $1,920 a year. He is a~sted 
by a Junior-Auditor, who helps in the checking of statements, and two 

, Clerk-Stenographers, -both of whom do typing _an<} stenograph-,ic work, 
one assisting in checking all W. P. A. reports that come in- relative to 
State Aid projects,. ·- · 

-__ Senior Engineering Clerks: I 

There are two Senior Engineering Clerks who are the chief assistants 
· of the -Projects Engineer. The first examines schedules s~bmitted by 

municipalities in connection with T & BA maintenance work, has the . 
Commissioner's slips prepared therefor, and keeps a catd record on these 
maintenance jobs. He also ex.ami¥es specifications and contracts sub-

a 5 See note 143 on page 107, supra. 
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mitted oh MV A maint~n nee and repair projects, and keeps a card rec-
ord relating thereto. H assigns job inspector~'146 to MV A and T & BA · 
const;uction projects, as weU as inspectors. on J\[V A maintenance jobs .. 
He keeps a· record of hi s that are about to be advertised for by mu, 
nicipalities and counties or mainteILance materials, anq gives this infor-
mation to the Principal Clerk assistiILg the Projects Engineer so that 
he may send, this infor ation' to his contractors'· mailing ,list. This 
Senior Engineering Cler also 'takes "before-and-after" pictures on MVA 

. and T & • BA jobs, and eeps a current record of balances, remaining 
•· 1 in T & BA maintenance a~counts for the Supervisor's information. 

J . . . \ ,, . ·. ' 
The second Senior. E gineerin:g Clert-: handles the pl~s and speci- ' 

fications, on MVA and T & BA ·construction projects, whether done by 
contract or force accoun , and assigns them for checking by a Highway 
In~pecto~ who assist1s hi in this work.•. He also Jooks after the prep-
aration of the Commissi er's slips for approval of State Aid c6:nstruc-
ti~n projects and has the contracts :9n these projects 1checked; and keeps 
a rec.ord of balances1 on 1 & BA construction, jobs for the Supervisor's 
information. The High ay Inspector who assists this Senior Engineer-
ing Clerk also does any rafting work required in co:i:me~tion with his 
duties; A second High y Inspector, who used to. do work sirnpar to 
that done by this man, now handles, the qetaiLs, · in connection with 
W. P. A: c9nstruction p ojects on the State, ~id program. A Senior 
;Clerk-Stenograp:µer ·serv as clerical· assistant to. these two.· Highway 
Insp~ctors. 

. , I . 

· 'I;he first of the two Se:µior Engineering Clerks is ,as1sisted by a 
', Senior Clerk-Stenograph r who also1 helps the. clerical staff of the 

, I Projects Engineer in cer ain matters. The1 second Senior Engineerfog 
Clerk has a Junior In,sp ctor as an assistant. He checks bids received 
on State Aid jobs for cal ulations, and all MVA and T & BA construe-, 
tion contracts td see th .t they are in proper form arnl properly ex-
ecuted; 

Besid.es the two High ay Inspectors just m~ntioned, there is a third 
, Highway1 Inspector, fo . erly in the field· and .now· assigned to check-
, ing laboratory reports t see that the materials to. be used on State 
.Aid' P,rojecti;i :,comply wit the specifications .. He 'also checks field re- . 

~46 Civil Service classifica.tio s: "Highway Inspectors" and '\Junior Insp~ctors." 
' ' ' ' ' 
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ports sent in by job inspectors as to the application of bituminous . 
1 m,aterials, and goes over questionnaires that must be . filed by c~ntrac- , · 

tors as to the source of the materials they intend .to use on their jobs.. · 
'_,·. ', . . . ', ) 

. . The Senior Engineering Clerks each receive $2,940 a yeari . Each 
of. the three/Highway Inspectors is paid, $1,860 a year. They are all. · 
directly responsible tQ the Projects Engineer. 

,Tr~~elling l~spectors: 147 

T,velve. Travelling Inspectors head. the fairly· large field staff required 
for . inspection' of State A,id projects. The Travelling Inspectors are 

. ad~nistratively · responsible to the Supervisor of :State Aid Projects 
and the Projects Engineer under him; for the most part, however, their . · 
contact .in th~ central office is· with the Senior Engineering Clerk who 
assigns the Highway Inspectors and J uniori Inspectors to the various 

: . jobs .. 

Travelling Inspectors receive from $1,860 tb $3,300 a year. One to· 
'four counties are i:i,ssigned to each one, dependilig ·on the volume of, 
w:ork ap:d the area to be covered. These assignments are.made by the 
Supervisot of State Aid Projects, with the approval of the Highway l1 . 

Engineer and Commissioner .. , . · 

';l'he, Travelling Inspectors are tile Division's cbfef field representa7 
tives and are in constant contact with county . officials,. engineers, and 
road supervisors, and with municipal officials and engineers. They 
are in general charge of inspection of all construction and mainte~ance 

, work done under State.Aid auspices.· Each man works from.his home 
and is assigned a State ca;., ... They keep in touch with the central office 
by phone, daily, . and from time to time ate called together for. con: 

•ferences. · · · 

. Travelling Inspectors must recommend approv~l of alf force account 
price agreements on MVA and :rp & BA construction projects, as well 
as of .all payments, whether partial or final, on State.A.id wdrk. They 

. make field inspections of proposed T & BA ~onstru.ction 'pr9jects before 
' ·, 

\_ , _ • ( . . I ' r 

147 Civil, Service. classifications: "Highway Inspector".· (5); "Senior Draftsman". (3) ; 
"Assistant Civil Engineer'' (2); "Senior CivHEngineer" (1); "Highway Engineer Inspector" 
(1); "Resident Engineer, Highway Construction" (1). One of'these was, at the time .of the 
study of the' Division, on sick leaye. 
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: the imµ:iicipal applicati it therefor. is' ~p~roved ;'recommend: that. appli-. 
, 'cations for change of plan' on State , Aid construction programs be. ' . 
approved; · and . request final· inspection by the Projects, Engineer or 
Su,pervi~or' of State .Ai .. work. They file weekly and special reports of_ . 
thei;r.work, as wellas ' . ontl}:ly, time reports, . . 

_ The. '.l.1ravelling Ins ectors, are, :directly in charge Of .56 .Highway 
-lnspectors (salary~$1, 60.to:$2,340, a year), and .35.Junioiinspectors 

( salary~$1,500 to $1, 80 a 'y~ar) . ' These men fU>e assigned to the 
variotisjobs by the Se . or :Englri.eering Clerk, and make a daily report 
of th.eir insp.ection. . Th y · a-ls~ make daily reports _of bituminous appli-

·. cation~; The .T'ravelli g, Inspectci~s . visit ,these men . on the jobs at 
frequent intervals. .Ge . erally,. Junior Inspectors aie assigned to less 

· difficult proj~ts. · · · · · , ' · · 

Some: inspection. WO k ,js also done by, a Right-Qf~Way Inspector. ' 
whp" is J vet~ran/jn t e D_epartme:rit and has ibeen assigned to : the . . 

.Proj~cts Division .. · A.n ther.·veteran in. the ~ervice; who ·carries the -, . · 
temporary Civil Service title of "Soi(St~bilizaticm ~pector''/inspects 
p;rojec~ inv~lving ~oil s abilization work (tar and ~rt). . . . 

'') . . . . ' \ . . '. ,. .. ·.· ' .•... . 

1 · Division Districts 

The. counties :of th State have been grouped into 12 .distri~ts, 
comprising one to fou;r ounties,, with a Trayeling Inspector assigned to 
each distrfot, . These area . are not permanently' established/but are, shifted. 
as the volume of, work requires~ I The, present districting of ~o~ties, -
is as follows : , ( 1) . Atl tic ai:J,d I Ocean;, ( 2) Burlington and Camden; 
(3) Bergen; (4). Moi'ri ; . {5) Cumberland; (6) Cape M.:ay/Glducester; 
and S~lem; (7) Essex, ud~n, Middlesex and Union; (8) Hunterdon; 
(9) .Me~cer.and Monm uth; ,:(10) Passaic; (11) .Somerset and Su~sex~, 
and {12),Warren~ · · · · 1 · 

; . ·. . ' 

I . 
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' THE ·ELECTRICAL ·01v1s10N 
;• • 1, • .' ' • • ' 

., ' 

' :. ; '' The ElectricaJ . Diviston com~ directly under the. super·vision of. t~e 
•. :~tate Highway Engineer ·. and was' established. hy·,an order of. the. Coni:-

·•. W.issioner effective M~rch 1, l936;1~8 thus. creating a· full-fledged Divi-
sion ~out ,of what had previousb· been a fq.nction, of the1 Maintenance 

· l)ivision; The duties of the I)ivision, h1;J,ve' l;lteapily expanded' :until to-
··· .I . . , . .. . . .. • .. . , . . . ' ,. .· 

.. d~y it. is. rei;iporisible· for .the design,, installati0n, maJntenance, .repair 
and _operation of all-.highway safety lighting. systems, ti:-affic signals,. 

-· electric. directionary ii,nd cautionary signs, navigation and -aviation 
llghts ; the maintenance, repair and operation of all el~trical bridge 

. •, '. '·) . ' ' . . ' . 
·operating machinery; .'and.' the operation of. 33 movable span bridges/~11 

. coming ®d~r the ju:Jisdiction of the, State Highway ,Department; ~• 
, Well as, traffic accide:rit ·fu.vestiga.tions and tr~ffic analysis. :fhese func~ 
tions are carried _out by three.·priJ:rnipal Bur.eaus: Eiectric'al Construe~ 
tion and Ma,iritenance, 'Bridge, an.ii 'T~affic. : · · · · · · · 

• ) ' ' ' • ' \. • • !,:... •• '· •• i,. · .. ·_ ·\_-, 
· . The Division is headed by an . 'Engineer. 111 Charge,150 -who has a 

I ' ' per~oµ~\. staff ·of two Field' Assistants. . 'Qthers assisting him· include a_ . 
Supervisor Of ~lectrical. Drawbrid~es;, three. ,Super~sors ' 0~ "Tr~ffic 
Safety, -resp,ectively iri charge :of traffic lighting, accid(,mt ·investigation, 
and, traffic. anl;tlysis; and an Electrical Engineer., In _additipn, there is 

. a . central office staff that 1ncfodes an Auditor,' D:raftsrileri and clerical , . 
perso~el.' · . · . .· • . · .· 1 .· · _ · · ·• · · · · · . · . · _.· · · · · · ·. · · 

The central office of the Division is • located Jat · 148 -West State 
Street~ Trenton.: AJarge building ; at· Fern.wood housea the'operating . 

. ·departme~t, · Division equipment arid storer_oom, the latter. being· undet 
. the supervision~ of the :pivisioil .a:Q.d not .. under the .. S11pervisor of P~r~ .. 
chase and Supplies. 1 There, is. a branch office at Be~ma:i;- (ren~ed) 'out-

. of which operate some of the. men who investigate accidents and check 
traffic. ' ·. . . · · · · .·· · i ' · ' · · · ,, ". 

• > ;./ • • f' 1- '., 
.• ' . . • : , , I .· ' ••. '. - ,._l,: , l ;. I 

148 Stdte Highway Commissioner's\ Minutes' of Meeting, March 3, 1936. Order d,ated 
February 27, 1936. . · · · .. , . 

' ', ' • : ' ( . . . .' . . f. • ' . ., . 

·. 149·Of these, 24,are operated by electri'city, 5 by gasoline motor, 4 py hand.'·• . 
. . ·uo Ci~il Servi~ clas~~fication ,(~s 0£ July_' 1, 1940.);.,.,...';Engineer: in Charge;,.Elecfrical Bu- ' reau/'· , .... I(~ ·,. · •• • • ... •• •• -··. ··_._·. • ·'. • " 

· Note: · Be~ause. of IL series ·of <;:ivil SeI"Vice.exanliriatic:>ns sc)leduled· duri~g the. 2ours~ of · . 
the Governor's· Highway Investigatio~~ ~ere will be. e;ittel)-Siye revisions of titles _and positiqns 
f~es~h tl~ ,h_elq_ ,l>~-; ~em~1iri2~f · ~hi:. p1yi_l!1odn.;. C1tir1jtistl~;, u~d ln. the text ,ai:,e tho~e :proposed, 

r e orgaruza 10n 3:s ... y ~p un . er 1v1 erv1ce, , , · · · , • , _ , 
/ l 

i. 

., .·, . .r •,•· 

1_; 

i' 

• ,:, I 

'. 
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. Principal Division Personnel ' · 

Engineer_ in. Charg&-,--Ele tric~l D!vision: . 

·. - The' Engineer in Ch~ ge- is the chief administrative officer. of the 
· Division. I I~ addition to· his ,regular :duties in planning and cartying " 
out the·_ ,program. 'Of ~is ,Division, .he consults \vith_ and advises the 
Survey · and Plans _ Bur u and Bridge . Bureau of '!;he Construction 
Division on all electrical installations ·on -road and bridge -construction 
projects. . He also lectll es -o;n highway safety lighting and prepares< 
ar-t;icles -and reports on t ) and other subject~. relating -to his. Division .. 
His salary is _$4,800 a __ ye r. · - · · · 

Field Assistants: 111~ • 

They ar~- the Engi~ r's representati~es in the field,. ~porting ell- -· . 
rectly to Ju.in on -specia assignments given .them .. Principally, they . 
supervi~e and inspect fh work of the various_ Bureaus i:q, the field .. 

. . . 
Aud,itor: · 

. The Auditor is the Di ision representative of the Chief 'Auditor and , ·. 
Accountant .. He checks 11 bills and. audits them for ,payment, issues.·. · 
all requh~itions for mate 'als and supplies, ·handles the ·personnel. rec- . 

. · ords~ and atttmds to, the. _collection of all claims for d~mage done to ·· 
- ' electrical equipment of t e Department. 1 He acts as oftlce· nianager in 

the absence of. the Divis on head. He receives ·-$1,980 a· year. , He is 
assisted by two·. clerks ;152 ~n addition to other work, o'ne handles time 

) ~d- cost reports -on traffi. · enmnerators and eiectricians, and the other 
records, of materials rece vecl and metEl:r _ reading reports. . · . 

'; 

Draftsm~n: . · . , ,I 

· Two draftsmen,1~8 'wh. are considered part of the centntl office s~ff, 
work in the Division b . _ ding at Fern wood because of lac~ of -space. -· 
· They .perform aJI' draftin . rieeded . for electrical installations. 

I > • I ' • • • 

151 Civil Service classificatio s: "Laborer-Electrician". (hourly basis), aui "~borer-
Ele~trical Supervisor' (hourly b . ~s\ · - . , 

1 ~2 Civil Service dassificati $: "Laborer-Traffic Checker': (hourlr basis). -
158 Civil Service classification : ''Bridge Detailer" at $1,980, and •~beret' '(hourly pa.sis). 

. ' . . ·, ' 1,, . ..,. . 

J. 
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· Supervisor of Electrical Prawbridges: 

The Sup~rvisor is in general charge of th.e work of the Bridge Bu-
reau, which· includes the preparation of plans and specifications for 

.,, " . I ,, 

electrical installations on bridge construction· pro'jects for the Bridge 
Bureau of .the. Construction Division (lighting, .wiring, signals, aviation 
and navigation lights, b~t not th~ design. of bridge machinery) ; · super-
vision and inspection of. these installations ( including machinery) 
while they are being made, and running the final operating tests before 
they are acc~pted ; the maintenance and. oper_ation of all. the operating 
machinery, lighting and signal systems· on these structures, and their 
periodic inspection and repair; .and, finally, ,the supervision and train-
ing of all bridge operators and attendants. The Supervisor of Electri-
cal Drawbridges handles all complaints concerning bridge operations, 

c ' ' •• : ' ' L 

malrns tours of inspection, and supervises .the personnel of his Bureau. 
His salary is f3,000 a yeF, 

He is assisted by two Supervis-Ors of Electrical Machinery,154 one in 
charge of' the N o:rth Jersey area and the other South Jersey. Each has 

· a truck and a crew of three Electtrical Bridg~. Mechanics.155 1They have 
regular tours of inspection of the bridges in their respective ar~ms and 
do necessa·ry servicing and repairs on tl;.e spot with their mechanics.· 
They are directly . responsible for training Bridge Operators and: At-
tendants, 156 and make test openings of bridges; They must-_. file .repo:rts 
on inspections, test openings, and .. meter readings of electrical. current 
consumed. Bridge Op~rators· keep log books which are filed annually, 
and make monthly reports ·of bridge openings. 

1 1i4 Civil Service classifications : "Laborer, Drawbridge M,echanic" and "Laborer, S1wer-
visor of Machinery (Drawbridge)" (both hourly basii;). 1 ' • , 

• I • • 

155 Civil Service classifications: "Laborer" and. "Laborer, Drawbridge Mechanic"· (both 
hour1_¥•basis). · . . 

156 In the metropolitan districts they are designated.as "Operators (or Attendants); Elec-
trical Drawbridge, Metropolitan Division," and receive a h~gher monthly rate of pay. There 

., are "Chief Operators"' and "Assistant Chief Operators" on important bridges, who generally 
receive an; even higher rate.· In the summertime, ''Bridge Gate Tenders" are temporarily em-
ployed to reduce possible accidents because of bridge openings. . , 

I (._ 
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Supervisors of Traffic S 
l , ., , 

The Traffic Bureau o the Electrical Division has been divided into 
three sections~traffic ighting, accident investigation, .and traffic 
analysis-each in, cirarg of a Supervisor ot Traffic Safety reporting 

· directly to ,the Enginee in Charge. . There , are six Assistant Super-
.visors of 'l'raffi.c Safety 58 under the Supervisor in charge of traffic 
analysis, t-Wo being: assi ned to each of the North, Qentra1 and South 

· Jersey areas. ( one in ch rge of, each' shift in these areas) . These six 
Assistant Supervisors ar iri charge of a large number of Traffi~ Enu-
merators,.11'8 Three Assi taut Supervisors of Traffic Safety are u.nder 
the Supervisor in charg pf ~ccident investigation,. ~ne b,~i'n.g assigned 
to each of the districts. Five Traffic Investigators158 · assi~t the Super-
visor in charge .qf traffi lighting, one 'being assigned to each of the 

· districts and two to the( central office. These Traffic .Investigators are 
. . • : • •. . , I assisted by Traffic Enu erators as need arises.·, ,\ 

The ' Supervisor in c arge of traffic lighting is responsible for the 
collection and analysis f dat~ (partihularly traffic and acpident re-
ports) ,where an installa ion is, under consideration, the preparation of~ 
satisfactory electric~ la -outs t~ correct the situation, and .the making 
of recommendations 'to t e Engineer in Charge for a 'de~ision as. to' the 
placement ' of lighting. he I Engineer . then makes his recommendation 
to the State Highway E · gineer, and if the· Commissioner approve:s, the 
inst11llation is made. T is. Supervisor also attends various meetings 
of county and municipa ofiicials .to explain 'the Department's policies 
respecting safety lightin and traffic sign~ls, and, i~ approved cases, to 
'bring about an agreeme t with the county or municipality for sharing 
· in the cost of installing · nd operath1.g such lighting or signals.159 

\ 

A second Supervisor is required to make a · continual a11d progres-
( . ' ' sive study of acc1d~nts ccurring · on. State highways, 160 and to . make 

• I ' I , \_ ! 

157 Those who filled these p sitfons before the Civil Service exa~inations referred to in 
the note on page 115, supra, were classified as "Supervi~~r of Labor", "Laborer, Supervisor of . 
Checkers" and "Laborer, ,Lightinf Jnvestigator". (all hourlyJ ~ate). . . . ·· . 

1 ~8 The Civil Service .classifi ation of th~ Assistant Supervisors of Traffic, Safety, Traffic · 
· Enumerators, a,nd Traffic Inves igators, before the. Civil Service examinations already re-· 
£erred to, was "Laborer" (hourly ba~is) doing ~ccident investigation 11nd traffic analysis work. 

159 The State policy of shar. ng the cost of installation and operation of· safety lighting' 
and traffic signals with counties .nd municipalities, is discussed post. See p. 537 ff. 

. 160 All accidents ~fa fatal ch racter or involving over $50 damage, are investigated .. Local, 
and State police records and tho e of the Motor Vehicle Department are utilized,, in additicm 
to direct on-thecspot investigafio s. 'r,, ' · 
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similar investigations on Federal routes where the Federal government 
so requests, or. on a route off the State system at the request of the 

. Coristructfop. Division when it is considering the' possibility of taking 
ov:er such a route. · · Accident reports form the basis for the reconunen- , 

•• . dation of safety lighting and signal installations made by the Super-
. .. visor in charge of lightii:i_g, When , a . new safety feature, such as. a , 

reflecting curb, center , island, or a Iie'w ·typ~ ·of light, is ip.stalled, he , 
,maintains a 24-hour patrol to spot and check every accident. .The re-
ports ,of this patrol are made available to the ~urvey and Plans Bureau , 
of the· Construction Division for reference in designing future r.oads. 
Accident investigators report the results of their work daily, to the 

· Supervisor who · collates the informatiqn. This Supervisor, like the 
Supervisor in'charge of traffic- lighting, attends meetings of county and 
municipal' officials. to explain the Department's policies r~specting 
safety light,ing and traffic signals \with the view toward bringing about 
an agreement for sharing with the State i_n the. cost of installing and 
operatip.g s1:1,c.h iighting or signals. . . . 

I '• ' . ' ' ' ' ' ·, ' I • ' 

A'third Supervisor is in chargec)f traffic analysis; He is responsi-
ble for collecting dafa concerning trafti,c flow, including traffic volume, 
turns· at intersections, origin and destination of traffic, volume of cars, 
buses and1trucks, number of New Jersey, Pennsylvania, New York, and 
other' State cars, etc. : Before any tr~fffo ~ignal is installed, he makes a. 
three-day traffic count ( a week-day, Satur(lay and Sunday) tQ deter-' 
mine flow, turning movements, and the relatioµ of side. road to main 
road traffic. He is also in charge o,f such special coµnts as may be re-

- quired by the Federal government (Public Roads Administration), the 
Motor V~hicle Department, or the Survey and Plans :Bureau of the 

. Construction Divisio.n. From the 14 permanent 'key stations a:q.d the 
' ' ' ' ' ' ·' ' ' ' ' I ' ,• I ' ,· 60c70 temporary summer stations; the Traffic Enumerato:rs161 mak;e daily 

reports to the Supervisor. From these he prepares , monthly, semi-
.· annual.and annual.reports, spe~ial reports .and analyses. ' 

' Electrical .Engin~er7162 

. ,• ' ' - ' ' ' ' 

· · The Electrical Engineer is in charge of the work done by the Elec-
, trical Construction, and Maintenance Bureau of the Division; quartered 

' ' . . ' '\. ', . · ... 
. I 161 Their number varies from 100 to 250, according to the season of the year. 

, . - , I , , 

162 Civil S~rvice classification: "Laforer, Liglltirig Foreman" (hourly basis). 

' \ . 
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. in the Division buildi,n Fern.wood. He. 'is rJsponsible to .the En- . 
. _gineer in J1harge· for .th proper _installation and maintenance_ of elec-

trical· equipment. · ~e sc edules the work· of 'the personnel in his_ cl).arge, 
" prepares estimates on s cial job~, ( e. g., ·w4en a signaJ has been dani-. 

. aged in Jln accident), raws · up· specifications, for _traftfo light and 
submarine cable, coope ates ... with . utility ·. companies fu · establishing 
electric service for. lig ting circuits, and · sripervises the running of 
lighting·test~ and exp~r·, e~ts .. A Junior En~ineel'163 as~ists· him, Writ-

'ing specifications, supe ·sing special construction ~jo~, checking in-
stallations,._ etc. A Ti ekeeper and· Requisition· Clerk, assisted. by a . 

. Clerk-Typist, antl a Sto ekeeper, corriprise,the ·Fernwood office staff:164 · 

, Three Electrical Si ·. · 1 In~pectors16"' are'under t~e direct supervision .. 
of the Electrical En ·· eer, operating 0:ver three well-defined routes 
through 'North, Central ·nd &ni.th Jersey: ·. Each ·has; a truck and equip-
nieri.t. - They· inspect al ·.signals· before they are thrown into service; 

. · periodically _inspect an , repair. _o~ntroller . and . fl.ashe~ . mecltani~nis in · 
'their r¢1:1pective areas.; d .send regular 1IlSPE:Cti01i reports into head-. 
quarters; . · .· · · · ' · · · · · 

r• . -.: , . 

Three -ISQ~cailed Ladd r Men (or Electrical Lighting Inspectors) / 66 , 

coyeriI;i.g the same pe , 'patrol _ the· highways in:' their respective dis- .. 
tricts, inspecting all. ;li hts, electric signs· and signals maintained by. 
th;e Division. They repl ce all hr,oken. -glass' and burnt~out bulbs,' clean 

.. refl.ectors/lµld. irispect_li hting and signal s~ai;i.dar<ls for. broken chains1 
wires, castings, etc.· ·Th y, too; make-daily reports of their work to th~ 
Elect:ricaf Engineer.: ( ,- ,, ·. - ;, . . ' . . . .. 

' ,. . -· : 

A_ Cifpenter166 build . all fqrm:s f~r ~oncrete- wo~k :and. wooden· sign~ 
:for Electrical DiviSiQn. roj,ects and patrols 'the roads to see- that. the 
latter are. in good eondi ion: . . . . 

· · · A S11pervisor of Elec rical Signs, Signals atid Lightfu,.g1'67 . is· the chief 
field assistant. of th~ E ectrical -Engineer and•, is_ fu , direct charge of 

' . . , I ( 
168 Civil, Service dass\ficatj , "Assistant' Engjneer''· at $1,280. · 
164 All-are in one of the q il Service "Laborer" classifications and are paid at an hourly 

rate. ' . ,'' , \ 
• • 1611 All 'are in one of the Ci ii° S_el,'vice "Labor~r" clas&ifica:tions and are paid ,at an hourly . · 
i:ate: . . · · · , · .. , · . ., · · · .· •. . . ·· . · 

166 Civil Service classifi<;ati , "Labt;:>rer~Electriciari' .(liourly basis). 
167 <;ivil Service classificatio , ''Laborer-F~feman" (hourly ·ba~is) • 

.... , _\ ..,_ 
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seven gangs. G~nerally, four do ·installation and mainten~e w&rk on·. 
electric lighting and signs, a~uf three simila~, work _on electric: s~gnala 
and fl:ash,ers. Each I~ supplied:witlra fully equipped truck an<;l headed 
by a foreman, assisted by thr~e to four men in lighting work and as · 
many as six ~en in signal· )York. •. 'The Sµpervisor. schedules the work . 
of the gangs; he- check1s their jobs and reports dally ori. his inspections. 
'l'he Foremen make. daily' reports o'f work done and-the distribution of 
time·on th~ jobs, they aJso report inspections of time clo~ks o:q. electrical 

· directionary signs. · "--· · · · 

Electrical Division Districts 

" From the .aQove, it wilH>e noted that the State has been divided into .. 
, thr~ districtsi..--,,N orth, Central and South-for · some. operations, such· 
. as traffic analysis, accident investigation, safety lighting, and the work 
of the Electrical Signal ,and Electricai Lighti:ng Inspectors in the Elec-

. trical - Construction. and 'Maintenance · l3ur~u . of · the Division,. ' The 

. Bridge_ . Bui·eau, however, . has divided th'e State" into . two · districts-'- . 
North a~d S~uth .. The gangs doing inetal1aitton and maintenance work' 
on electric signs, signals, t,.ashers and lighting, operate on a- State~wide . 
basis. . . . , ./ . , - . , 

.) . 

•· \ -

'I. 

. l. 
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. EQUIPMENT AND TRANSPORTATION DIVISIO'N 
,·r . .. . ·>' . '. . . .· -

The Equipment ~'ruf :Transpottatio~ Diviston.; under the supervision 
of the. State Highway Engineer,, is he~<fod by ~he Supervisor of · Equip-

. ment. a:nd T'ransportatlon ... ·· The Division is responsible, for the main• 
, tenanie, ·repair 'and operation,, as· well as the ·disposal of Department. . 

equipment, 168 and the maintenance of all garages ··an.d. buildings assigned · 
to :the Division; 1601 : The -~entr~l ··office· o{ the Dh1sion is at F~rnwood 
garage.' 

. I , . . .· . 
. . The · Supervisor 'is ~sisted m · the discharge of· his duties 'by an 

Assistant Superintendent or Plant and .Equipment, a Chief Mechanic, 
.· Assista'.nt Chief ¥ecliarilc, 'Equipment Inspectors,' Auditors,. a s~cretary' 

and. clerical staff., .A,diniiiistratively, there are two principal subdivr 
Sions,: one is coiicer:ned' with the operatio:q. of the oontrali'zed '.°:passenger, 
car service, and the other :is responsible for ,the maintenance and repair 

· of al1,_ highway equipment; ' 
. ... ,, . ,, ' ( ·, .. . . . . . . 

. The Divisfon is, 'in fact, a rental agency for equipment required'. by 
the ·other Divisions:. The largest user Of equipmen~ by far ,is the,Maiil, 

, tenance: Division3 witb. the ,Electr~cal .Division requirement~ sho'wjng-
. a steady increase. 'There i~ a :fix~d cha~ge for- ,each piece· ·of e,41ppme11t, . 
and this is allocated 'to the UJsing Division by the .Auditing and Ac-

, , ' 
count,ing Bureau. '.·, · , · , , ,' 't. , · · 

, I , 

' ' 1~s As' of July. 1, 1941, this equipmerit con~isted ~t 330 automobi~~s and station ~agoris; _·· 
332 trucks (mostly l¼ to 5¼ tons); and 1,419 pieces of highway equipment, h:icluding graders,. 

, tractors, rollers,· pumps, sand spreaders; mowing_ machines, mixers, snow pl<;>ws, snow loaders 
and miscellaneous equipment , Total~i,ost . · · , · , . . ' · ·.. · · , ·, · •· 

• • , ', . , , _' ·. 1·, I ' , I 

169 These, in~lude the main building .(housing the.offices, stpck ~oo~ and miiin,repai~ shop), 
three large garages;, i;everal smaller buildings. for repair work, servicing a1;1d washing, a gaso-
line . station• and gate-keeper's house, , located at the ·Feinwood, · headquarters of the Division 

West Trenton; a buildin&" us~d "oy__other Divisions 3:t 148 West __ Stat~ Street, Trenton;·Divi- ·· 
s1on garages at Newark, Vineland, Dover, ,Merchantville and Toms River (the latte;r two are 
leased),,ahd storage garages at Oiffwood,'Sonietville and Woodb'ridge (all these are rented). 
Two garage'atteP/4lants are assigned-as custodians of. 148 West, State Street ' · 

,i' .,. . . . . . .1 .• ; • 

'I 
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Duties. of e Principal Division Person,;iel 
. I 

Supervisor of Equipment and Ti-:ansportation: 

· He is responsible fo the· pro~er upkeep of the gamges and buildr 
ings . assigned .to·. the Di ision, aud. makes periodfo ii:ispections of the • 
divisional garages; ~up. rvises . a~I. personnel; and is responsible ~or 
recommending the pure ase of new equipment and the disposal of 
obsolete units. He prep res the a~nual. estimates of equipment needed 
after consultation with he heads of the using Divisions, particularly 
Maintenance. · He is re onsible for checking an· new equipmeut pur-
chased to see that it is i proper working order, and for the servicing, 
maintenapce, repair and operation thereof once it is p~t in use.. His 
salary is $4,500 a year A Principal Clerk-Stenographer (salary-
$2,400) acts aB his. secre ary. . . . 

Aissistant Superintend en of· Plant and Equipment: · 

. He is in charge of t e central pool · of all administration car,s used 
· by Department and· Di ision heads, officiars, engineers , or any other 
employee to whom a car has been assigned. He is responsible for the 

·. assignmentiofthese cars and the chauffeurK.who drive them, as wen as. 
for servicing ~he. cars ex ept~ for repairs. He is. in charge. of the cha11f-
fe'urs .and garage attend nts assignetl to his jurisdiction, including the 
chauffeurs permanently ssigned to drive certain Department and other . ' 

· officials. He receives $3, 00 a year. · · 

Chief Mechanic: 

The Chief Mechanic is in charge of checking . all new · equipment, . 
and of the mainteuance and repair of all highway equipment in use. 

·. He supervises the work f the· Equipment. Insp<:lctors, f}arage Foremen, 
and the' men who .look .· fter t:ii_e buildings, including those in. charge 
of. the Fern wood, gasolin and· oil station. He is in direct charge of the 
various shops at Fern;w:ood headquarters. However, the personnel and .. 
management of the, equi ment 1stockroom at Fernwood are in ch;:t:rge of 
the H1.1pervisor of Purch se and Stores; the Chief ]\fechanic ·straightens··. 
out any di~putes that a ·se· between the stockroom personnel and the. 
Equip!Uent Division em The Chief Mechanic and. his assistant I 
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cooperate with the Maintenance Division in preparing and carrying out 
the snow removal p;ogram, as has already been describ~d in. the discus-
sion of snow removal organization.170 'The Chief Mechanic's ,salary is 
$4,500 a ,year. , : . 

Assistant "Chief Mechanic: · 

He acts as general assistant to tl).e Chief Mechrutic, but his primary 
responsibility, is the ·maintenance of all· snow. removal equipment. and ' 
the assignment of work ,to the varfous: Mec._hanics under the direction 

, of the. Chief .Mechanic. His .salary: is $2,.400 a year. 

Auditing an.d Clerical Staff: 

'The two Division Auditors who are responsible to the Chief Audi-
tor and Accountant for t:µe proper auditi:µ.g of all bills _and ac(lounts 
carry the Civil Service classification of Principal Clerk-Bookkeeper 
(salary-$2040) and ·Junior Auditor (salary-$2100). .The former· 
aµdits all bills· and expen~e ac~ounts and is assisted by two ·01erks in . 

. checking bills, particularly the heavy volume of gasoline and oil .bills. 
The Junio~ Auditor keeps the• time ;records of ·the Division personnel, 
makes ·up the payroll; receives a:q:d distributes pay ·checks,. 3:nd makes· 
out job cards. He handles all. applicants for positions and arranges 

1 vacatioi:i schedules after consulting the Chief Mechanic. .He is assisted 
in payroll work by a,. Clerk wh? also handles insurance claims,' 

These two Division Auditors are assisted. by the following : 1( a) ' 
iin. Auditor, ( at $2040), who is .in charge of checking gasoline ·and oil 
·slips and the operating records for all.equipment, as well. as the time 
records of· assigned chauffeurs and qperato:rs;, (b) a Clerk ( at $1380), 
who keeps a record qf a~l car mileages arid the assignment of ca~s; 
( c) a Principal Clerk-St~nographer (at $2160)., who keeps a card file 
showing the description, price, · date received, etc., · for each piece of 
equipment; secures. licenses for all equipment and keeps the . insurer 
informed of any sale or purchase ofeqilipment; (d) a .Cost Clerk (at 
$168n), charged with making out· reports for all ,~pecially assigned cars, 
and w1;w 'aJso handles all tire ~d tlibe records, 'sales of scrap 111etal 

r 
170 See page 102, supra. 
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and rublier, and traffic orders' ( signed' by the · Chief Mechanic or· hi~ 
· assistant or the yar_d f reinan),. for .all cars. leaving· Fernwo_od. except 
those ,permanently assi ed. · · 

. : A Re~tal _ o{erk~ · ( at $2+00) negotiates all leases .for gaI'age and 
storage space for eq p:inent, ~pecially snow removal machinery, 

, throughout, the State' ·a ter v.i~wing the' pr~inis~s for :fitness; gathers 
· d_ata for· annµai and spe ial reports, and. handles any special assignment, 
given· him by the. Divisi n Supervisor. . . . -

•' \ \1 • . ' 

Equ pmept Div,isiolt Districts : 
T,h~ Division has di . ded the State into five definite seetions~71 {or 

the pu'.rp<>se. of carrying , ut its duti~.. Section headquarters are located . 
at the divjsion.al garages in the respective sections.11~ 'Xhe meii. in charge 

. , of, these sections are r sponsible, for the maintenance,. servicing and, . 
minor mechanical repair (major repairs are made at Fernwood garage) ·. 
of all equipment,' and. h~ supervision .of the Mechanics,,- Garage .At-' 
tendants, Chauffeurs an . Equipment Operatom iri their respective ar,eas. 
]~achpf the s~tion gara es is equippe9-. for minor repairs and servicing,-· 

. ancf has a smail. supply o stores which is stock;ed weekly from th~ Fern- . 
wood storeroom. ( Thes :stores ·are u11.der the supervision of the Super-
;visor _<>f Equipment an Trans:(>ort~tion.). The section heads are ill;. 
daily -touch with Fern od by telephone an.d. n.r~ ~lled into, Trenton 
periodic~.lly for corifere ces. -· · · ' ·· · · ·. : · · 

Equipment Inspecto s make regu1ar ;insp~tions of all equipment on 
: the road and render w ekly reports of its ~ondition:. . Minor . repairs 
m:ay be wade on the ro or, if necessary, at the garage. ,,, . - ' 

. 171Section No. 1.;...all that p rtion of the State north of, a1 line starting at Phillipsb~rg; on 
the west, then~ easterly on a Jin. to Cliester, Bedminster, .and terminating at the_Sfaten Island 
Bridge at _Elizabeth. Section N . 2-lies,just southrof Section No; 1, ext~ding south to a 

. line beginning at Bordentown on, the west, thence easterly and parallel .wit_h (but not including) 
· Route.33; also south on Rotite 3,5 to Brielle Circle. Section No. 3....:.the area so~th of and 

inclu<ling Route 33 (also Route 5 north aidar as Deans), continuing t-0 and i,ncludirig Route 
43 (White Horse Pike) with th excepti<;>n of the- Camden area and Route 35 north .of Brie11e 

,Circle. Section N,o. 4:-the area 9uth of (but not including) Route 43, and including the area 
in and:about Atlailtic'City. Se'c~on No_ .. 5-the area.in and.about Camden,·bounded appr9xi-' 

· mately by R0ute 44 on the west Route 41 on the east and Route 44 south to, B.ridgeport. 
• •• r , , • ., •, • I ,' • , • • 

F 2 The Newark gara,ge inc rge of a ''Garage Supei::yisof' who also stipenrises the. Dover 
garage, iif the headquarters for Section No. L . Section No. 2 headquarters is at·Fernwood 
Station, Trenton; and the "Road' Equipment Operator" responsible for this section works out 
of that. place a'µd covers the r _ ted garages at Son1ei::yille, Cliffwood and Wo'odbridge.' ·.The· 
Toms. River. (rented), Vineland, State-owned) 'and, Merchantville (rented) garages, in ,charge 

. ,of: Equipment Inspectors, are h dquarters for.· Sections Nos .. 3, 4 and S, respectively. 

··,,( 

J 

1·,· 
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LABORATORY DIVISION 
The, Laboratory Division is responsible f~r ·testing all materials 

used in the constrUction, and. ~aintenance of the State· Highway System 
arid in the construction of S,tate Aid roads and bri9-ges. · ·rt also con-
trols the composition of concrete and . bituminous mixes, supervises \he' 
calibration of certain equipment used in· transporting bituminous ma-
terials and in. the preparation of concrete, and tests the quality of 
roads dur.ing .and after construction. ' 

I . , ! , . 1 , 

. The Division is in charge of the Chief of the 'llesting Laboratory, 
who reports directly to ·the State Highway Engineer. · In· additi,on to 
the work: done·for the Highway' Department, the Laboratory also does 
testing f9r .the Motor Fuel Division of the State Tax; Departm~nt; 

.·. The Laboratory is' located at the Fernwood headq11-arters of the De-
partment. This· is a tw9-story building with a bituminous and .chemical 
laboratory, on the second floor and a concrete laboratory and testing 

· room· oh the first. 
The Chief of the Te~ting · Laboratory is assisted by the Assistant 

· ' Chief of the· Testi:q.g Laboratory who heads the bituminous section, and · 
a Senior Testing,Engineer who ,heads .the so-called engineering ·s.ection; 
as well as. by a small .~lerical staff. · · · 

· Duties of the Principal Division Person~el 
Chief of the Testing Laboratory: 

The Chief of the Testing Laboratory iin;1pervises 1the work of· the. 
laboratory and field staff personnel. His is • the ultimate responsibility 
of ·passing on the quality of materials used in the construction and 
maintenance of the State Ilighway System and in construction of State 
Aid roads .and bridges; to see that they meet the specified standard.s. 
He is in general charge of investigi~tions into methods of establishing 
improved compositions of concrete mixtures and ; bituminous material; 
and of building .stronger and better roads.; and .he is responsible for 

· testing the strength of roads· built. Until eight years· ago he was in 
. charge of preparing State I!ighway Department specifications for all · 
types of road material. 173 

. 173 The new 1941 specifications, as well as the 1935 edition which they 1replare, ,were pre-·· 
pared by the Designing Engi~eer in the Survey and Plans Bureau of the. Construction Division. 
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"-< ' ·.1 The (Jh~ef .of_ ,the Tes ing Laq~r~tory has _bee11 _m ~he State service , . 
· smc~ _ 1905 _ ~d .• m cha,t~ ·_ of Department testmg smc~. the .. _ :first la~ora- . 

tory was built m 1917 ... e has served on many commlittees o~ national 
technical societieilenga ed' in, the ~tf'illdardizing, ana ,tes.jing of:,, n{a-
--~rials.' ·. A,s DivisiOJ} he d; . he has· devot~d li1s time I to, tlle technicaJ 
problems of his -office, · a d delegated administrative· responsibility, for 
the most part, to the, t- men hi charge of the ~ituinili.ous and , engi-

. neeririg sections ,of the· i'1sion. The salary of the Chief. of/ the_ ·Test~ 
ing Bureau is $5,700 a ye r. - - .· ,, - · 

,, ,l . , J 

He is ~ssisted by a 'c erk-Stenographer.and a Principal ·01e,~k. The 
Olerk:~teuograph~r act~ as his , se~retacy and pi'epares the ,weekly re-
·ports on core drills take· from conc:r:ete, p~tvements up.der ·const!'Q.ction,·. 
tb.e· fi:qal core ·drill report for t~ese roads w'he.n compfoted,. a:ud als<>. the _ 
work reports for the en ire··· laboratory which . form the b~sis'.' for the • 
payroll. .The, Principal C erk serves •~s Division ·Auditor.'· iie audits all 

-., • ' < ' • ' 

expense accqunts and inv ices,- makes up the payroll; and1 handles requi~ 
sitions for' 'supplies.' Iri' ' ddition, he is iri 'charge of all· personnel m~.t-

\ ters and records, collate t~e daily work :repo~ts, lia.~ custody . of the 
.. Division files, and is. res on,sihle .·for rui first: aid work in the Division.' . 
. He. i~ assisted by two Fi Clerks who also handle the Division .mail • 

. · , Also wrectly responsi l~ ·to the Chief of .t_he- T~stiiig :Laporatory is a· 
Telephone. Oper1:1,t(l)r ·who was assigned , to., the Division and who assi1:1ts 

· with the .mail; and li. jani orial staff of two. .. ·- -. . , . ·" . 
. . . 

, -Assistant Chief of·-the T sti~g' L~boraJ~ry:' 
,, • " ', , 'I O , • , ' I , 

'. .• • i . . J • • • ' ' '• f 

,The Assistant Chief,. ho heads the bituminous section, supervises the 
· ··work done in the bitumin iis and chemical laboratories, aiid is in charge, 
. of the Division when the hief js absent. He is'in general p.harge of the 
'testi'.iig of ··aH bituminous 'materials (tars, asphalts, an?, .r.o~d ~}is) ,and 1 

the stom~, sand iand :fill~r used fu connection. therewith.· .011 the. basis -of 
tests' made of th,e~e. cons itl,i~rits he. sets a• formula for. the, bituminous 

: mix, w:hether }lot or cold. Thrdugh plant inspectio11s, tests made of the 
. hot -or cold mix, and_ fr9 , ~amples cut frolll, th~_ :finished I'oadwa,ys, he 

sees to it th~t t~e form )a is .maintained. A. 1;eporj; 'must be _made of 
each sample tested; · a:s., w · 11 a:s lt compiled repqrt· of __ all analyses for a 
particular road at the- cl se of the job. He is also 'responsible for the . 

' :prope~ •, calibrati,on • of, .eq iJ;>m,_ent ,use~ .i11 transpor_ting .. bitµmiii'.ous ma-
terial.' His·salary:is $'3,6 o·a year. ' · · .. . , · . · ... - · .· · .. ', -... : 

'\ 

r' .J 

I 
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· · ·, The Assistant Chief is in charge of -~- Senior Clerk-Stenographer ~ho' 
. acts as his secretary; a Olerk--Stenographer who 'prepares the '~arious ' 
· reports and {orms for which he is responsible; a Labo;ratory Mech~c-
wh9 keeps the laboratory equipment in good conditioll' and builds what-
ever ;new equipment he can; and a group ,of Testing Chemists, Assi~t.ant 
Testing Chemists,. and Asphalt Plant" Inspectors,. and a Laboratory 
Assistant..· ' · · 

Testing Chemists: . 

; There are' five Testing. Ohemi13ts, receiving from '$2,340 to :$3,ooq a 
year. One is in-direct charge of tlie bituminous laboratory amids re-
sp'onsible for the laboratory procedure and 'the routing of wqrk ·An-. 

. other, iil chargj:l of ,the chemical laboratory, has .similar duties in con-
nection . thetewitl,t, and has a third .Testing Chemist as an· assistant. , A 
fourth Testing Chemist acts as · an administrative . assistant to , the As-

. sistant Chief of. the Testi:p,g. Laboratory,. and under his directio~, as0 • • 

. signs Asphalt' Plant lnspec~ors,' keeps 'records of' the ,reports_ o'f all in- ... 
· spectors in the bituminous. section; and calculates the ,gallonage· of all . 
. ·.. . • ·• • • • . I . . . • . , . 

bitu~inous materials purchased, on the basis. of '60°. F .. The fifth Test-, 
iilg Chemist is assigned to the plants arid refi~~ries producing bitumi-
·noU:s· .materials iri, the_ ,New York metropolitan district. He is respon-
. sible for · making certain prelimb1ary tests of·. these :niaterhtls, at the 

·. , plant' labo~atories arid sem:Ling sa1nj>les thereof to ·th~ Division labora~ .·. 
t9ry; as w-ell as ,making a so-called "Material Inspector's Report" there-
mi. After.the inaterial has been approved, he sea~s each railroaq. car or 
truck: in which a shipment is made and reports the shipments on a des-

. tgnated forin.. : An , Assistant Te~ting Chemist , is _ assigned , to similar 
, duties in the Phil~delphla metropolitan area:. . . ( -

, • / I • • 

.. .- . I. , . , . 

· A11siatant ·Testing 'Chell).ists: 

_ . rhere are ni~1e Assistant T·e~ting' Cheni,i,sts, in~ludi:ng •· the <>ne last 
mentioned .. They.receive from $1,740 t~ .. $2,220-a year. They;:as well• 
as: a . Laboratory Assistant,' assist _in , the· .work of the hitumll!9us or' 
chemical laboratories. 

Asphalt Plant Inspe~torr5:, 
_I '1 , 

• • •• • -, l•. : •: •, , •• ,'}, • ,' l_, . 

·. There are. ,¢leveri. Aspha,lt · Plant Inspectol'.s; -receiving from $1,860 , 
. to $2,520 a· year. _ .. Two are as_signed to the :engineering section of· the 

. ) . 
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laborat9ry; nine work i the' bituminous section. Before a road job 
iii.volv.i.11.g bitum;i.notis m erial is 'started, the latter are respqnsibie for · 

r taking samples of this ateria,1':'at the' plant and ,sending them .tq. the 
laboratory for ,bitumen analysis ;; they· also, make certain preliminary · ' 
tests of stone, sand and filler with their own M_uipnient -at the plant 
proper, and' mail· in r , rts cov,ering their '\¥Ork. They, :n;nist ''also. · > 

. \ 

. mail in. a'. completed qu stionnaire ·giving ce,rtai:n: information regard-
ing ,the ,plant and }ts ,eq ipinent. .· Be~ore material is ,ctually shipped, '. 
the Asphalt Plant Inf'! ectOI-? checks to !3ee that all deviations. from 

_ standard specifications t at ;have bee~ discovered; have b¢en corrected ... 
. . Once shipIIJ.ents have beg n, he-is responsible :i'or·seeing that the bitumin-

ous :rhix·formula· set by the .Assistant Ohief of th~ Testing Laboratory 
is maintained. He mak s a daily 'report of his' insp etions, any tests 
th'at. he' may have: made, r _any samples, of hot. pr cold ·x representat~ve . 
of the day's. l'llll,,that he, ay have sent in to the labor. ory for cb,ecking . 

. He is responsible for iss ing a'.delivery'·slip with eve loai of material. 
goirig ,out from the plan , show;ing the a:n:iount of sue materiitl and its 
temperature .. He_ notes the shipments· on his daily nspeetion ,report, 

· · · and sehds a copy of each delivery slip to t}ie labora~o . . Asphalt Plant 
· , Inspectors come in from the field from time to time do testing woi-k 

·, or ~o compile dam_ at th laborat~ry. l ' 
S~nior Testing Engi:ne~r: , . , . · ,,, 

The Senior· 'Testing ngineer heads the engineer· g section of 'the 
' laboratory. and is, .in cha ge of tjle testing of all maMrials used in the 
consti:'ucti_on of ~tate hi hways '.or, ·state Alo. roads ari,d . b,ridges, except 
for tliose material,s ,ha dled by the bituminous se~!ion. , H~. is re~ , · 

·. spo_nsible Joy ~stab~sh~ the conc:re~e mix _fqrniul~f or ,-eac~· jo? , and 
seemg that 1t 1s mamtai ed; for the' mspect10n and sitandardizat10n of . 
the batching hoppers - equipmeht used on) 6():nei-e e work, and for · 
test4ig the" strength . ~f t e: :finis4ed. concret~ product. during ariq. ~fter 
·co~struction .. He also · ssigns the work ·of the .·).[a eri~l inspectors. 
His salary i_s $3,300 a y ar. - · · · · · • ., 

~he Se~ior Testing · ngineer is in charge of the .. esting Enginee:i-'s, . 
Assistant. Testing Erigin er, Batching Plant. Inspect rs, . Division 1\{a• 
terial Inspectors, M:ateri l· Inspectors and ~borat01l Assistants. He 
I•. aBBistro by a clmcal Wf of three: a Olerk;Stenrpher who acts 

r 
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as secretary to him and his administ.rative assistant. and ·is, in. charge· ·. 
of the tY,Ping and distribution. 9f reports. pertaining to the 1work of 
his section, and a Olerk:Stenographer ·. and Junior Clerk.Typist .who 
assist · her. 

Testi,ng Engineers.: 

1'here are four Testing Engineers, two receiving $3,000 .and .the 
other· two $2,580 · a year. · The :first acts• as administrative assist3,!).t to 
the S.eriior 'Testing Engineer and supervises the work of the other three 
and th.eir aides. He handles all reports coming· into the· laboratory 

. . . \ . 
(except those relating to the bituminous section) ; checks all an51lyses 
and tests of materials; approves,. on behalf of the Senior Testing ~ngi-
neer and under authority( delegated by the Chief of the 'Testing Labora~ 
fory, materials that ¥J.eet specifications (rejections, however, are handled . 
by the Chief of the 1Testing Laboratory himself) ; is in. charge of all 
personnel in .t.he engineering . section ; makes t~bulations .• for reports 
on particular materials,. itnd assigns the work of the .Batching Plant 
Inspedors.< ' . . 

The. second Testing · Engineer is in direct charge of the •"concrete 
section" of the engineering division of the laboratory, whose ,vork in- . 
eludes all tests on stone, wash gr~vel, road gravel, steel, cast iron . pipe, 
vitrified clay pipe, concrete. pipe, concrete ¢ores .arid cylinders, any 
.special. tests on lldm1xtµres and any compression tests; This work 

·~ is done. right at the laboratory. On occasion, he makes an emergency 
inspection or test in the field ... · He is assisted by the third of the four 

· .Testing Engineers/a Material Inspector and an· Asphalt Plant In- , 
spector.174 . . . • 

. . 
The.fourth Testing E~gin~er is responsible f<;>r fieldtests of all con~ 

crete pipe, vitrified clay pipe and castiron pipe. He completes whatever 
· ~sts lie can in the field, using the testing equipm~nt of .tlie .production 

plant if any is available. Any re;mairiing tests are, carried out at the 
laboratory on sp~cimens forwarded dr qrought in by the Testing Engi-

\ neer. Similarly, he ·:rp.akes all ;possible field tests on reinforcing steel 
fabricated in the New Jersey or Philadelphia area, at the point of· 
fabrication; another tests are completed at.the laboratory. He places 

. 174 This is one of the two Asphalt Plant Inspectors assigned to concrete work. The other 
assists in cement inspection work ( se~ post, . under 1'Material Inspectors':). . 
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the Department's stamp on all approved pipe, and makes regular re-
ports of b:is tests; He i. assisted'. by a. Material Insp!3ctor who works 
. both• in the field and at : he lab9ratory. 1 

Assistant Testing Engine r: · 
. He has charge .of ca~rying outphysical tests atthe laQbratory on 

. ceme11ts, sands used in oncrete work, mortar sand, 'cushibn sand and. 
water, and niakes 'regilla reports of this work. His salary is ,$2,160 a·. 
·year. He'.is as~isted by Mate1;ial Inspector and .a Laboratory,A~sis-,·· 

r- , , 
tant. · · 

Batching Plant fospecto s~ 
\ ' _· . ' .. · .{ 

T.here are four Batch ng Plant Inspectors, 011e receiving $2,520 and 
three $2,340 a year. Of hese, one is not-actually engaged in the work 

I, - '.. • ,. ' J, ' 

indicated by I his title, b , is assigned in the laboratory· to keeping rec- , 
ords , on all corn;;rete ,co 'es and rep~rting them to the, 'Senior Testing 
Engineer .for his, approv l ap_d the; signature of the Chief of the Test-

. . . I . , 
ing · Laboratory. He also keeps, records of cements used on .various jobs; 
as reported to the labo ator:y. The ~emaining three Batching Plant 
Inspectors establish the weights of the mate.rials required for various 
classes of concrete used in construction "projects; inspect/the batching 
hoppers and equipment used in concrete road construction; instruct 
Construction Division m n stationed at batching plants. in the methods 
of securing · samples,/ ru ning field testis, making moisture determina-

. tfons, standardizing bat Mng .. hoppers, and keeping records, of, thi~ 
work; and advise produc rs of sand, gravel and stone as to production · 
methods that will result ju their materials conforming to StaJe specifi: 
cations. · They also visit. construction jobs to check on materials,, con-· · 
struction methods, consi tency of mixtures, etc., and ,;eport 1the resuits . , ' 
of these inspections to th labor3;tory. Occasionally these. men are used 
on field inspect.ions of 'v{ rifled clay pipe, cohcrete. pipe, cast iron ·pipe, 
steel and brick. · · , 

Division Materia,l Inspec ors: 

. One Division M.ate:ri '1 -Inspector performs the same duties as the 
B3:.tching Plant .!nspecto s just mentioned. Ile receives · $2,400 . n; . year, 
Another is. assigned to v· siting plants, pits, quarries 'and. construction 
jobs ,1vhere he makes i spections and field tests ()f fine and coarse 
aggregates,. and, a~:sis.ts producers in . obfaiajng materials that meet 
State.standards. His sal byis $2,100 a year. 

\ 
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MatcMa.I lnsp~ct~rs: 
' ' ::l 

1 
) • ', I • :., • f • \· ... •. •·· • ' I '- , ._,. • '. ; '., ,, • 

· .There are· eleven· of these 'men doing various types of ;work in the 
fiei9- ;1:ind laboratory: Three liave, alreaQy bee~ ,mentioned· as. helping; ,· 
the' ,Testing Eng,i_neers· and tlie . :Assistant 'Testint. Engineer. ··. Four, -
under the supervision of the s~veral Batching 1Plant Inspectors;· are 
i~tationed ·at·_pla:nts, pits arid quarries where the;y- inspect materials, 
make _fi.ei~ tests with their· own eqliipm¢nt; and report .theres111ts to 
the . laboratory; Tp,e. Senior Testing Engineer ' assi~ them wherever 
he thinks _ it . n~ssary beca11se of . the · volume . of , the' inaMrial or a 
possible qlie,stion · arising regarding · its : qua,lity. ' .· These Material . In~ 
. . . I . ·., . . , . ' · ... ' , . . . 
spectors .also a,ssi~t producers in getting' out material that conies llp to 
S,Mte specifications. .· . ' ... I , ' . . 

,·-:,I '. 

Three ,Material:Inspeptprs: are: locat~d at th~ l~boratory,r where they 
. ·re~eive all samples sent in, from· the field, properly identify, number, 
'and record them, and make out and distribute to the proper laboratory 
s_ections a,:ialysis. sheets, ·fo'r e~h, sample; . ' 

due· :Material In_spector, together with an• i\s'phalt Plant· Inspe~tor, . : · 
are assigned to cementplan.t work. They talte samples from the cement . · · . 1 

. . . . . . . . . . l , , 
bins at th~ ·diff~rent plal)-ts; s~ the bins,' and 'forwaxd t'4-e sam,ples to, . 
,the laborato,ry for testing,·_ alon,g with' a i~ove.ring report.· , When the 
c~ment has • been app.r()ved . by -the . Chief• of the Testing Laboratocy· ap,p 
is about to, be used; OD: a construction job, thes~men are r'esponsible, f9r' . ·. 
linseali:ri.g the bin and. re-sealing it each· ti.me a !Ship;m,ent is made, and •.. . ' .', 
,for sending· a repoi:t, o( thee ship:men.t~~o' the laboratory. ' . 

'Material Inspectors rece,ive -from _$1;500 to $1,980 a. year ~lary. 

. Laboratory Kssist~nt~: 

, One· o.f th~m, assi~ts the J,\.;ssistant T~sting Engineer, · th~ other p$.g 
in charge of receiving supplies at ,the laboratory and, di1stributing them 

) to the proper sections, as weUras of sending, supplies to the men in the 
field. ' · , ,. . \ · ' · 

·,. I 

Commercial·· Testi:iig . Laboratories: 
• - ! • 

l, i 

1Tb.ree ~ommercial testing labor~tories 'test reinforcing steel in 
'' road and bridge construction that is, 1'.lOt,fabricated in. the New Je:rsey 

arid Philadelphia. area, as,w,ell as castings, creosote-tr~ted _piles; guard~ 

(' 

. \ 
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rail posts a~d stru:ctura steeL The ~ource of the nfaterial -havi!lg been- .. 
determined. from the· q . tionnaire' filed by, the contractor ll-t. the .time 
he made, his bid; the co . C ercial laboratory ,is noti*ed by- the office of 

t' the S~:r;tfor Testing'. Eri eer to make ther'3quired te~ts on I any of the 
.indicated materials. to . used in ,road constrnction~ ··. (One laboratory 

-. ,. handles all tes:(;ing of m terials_to_be-usep, in bridge.construction; it i,s 
-" _directed to_,make._these. sts by th~ Brig.ge EngiJ;teer iil the Construction, 

'.Division.')._. The co'i:nn;ler 'ai laboratoi:i_es·repor:t-tb,e results of t~eir tests . 
directly to, the __ Qonst, tion' Division, Bridge Bu:reau, :or _State ·A1,d 

. l'rojects.Division,, a cop . being sent to the.Laboratory·_nivision~ ... Except 
{or tests of bi:idge ma.trial,·, the work done by th~ laboratories is . 
rotated among them '.al habetfoal~y, · regardless of the amount .:of ma~ ' 
teria} ·hivolved On any j b; . It has already been ii.oted ',that the Labora>' . 

-, tory Division itself ins eets and tests ai;Ly« reinfotcing ;s~l fabricated 
hrthe ~ew Jer,sey or p 'ladelpJµa 'area. ' . , . 

(. 

C 
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CHAPTER III 
' THE REORGANIZATION OF THE NEW JERSEY. STA TE 

HIG~W AY DEPARTMENT 

Relatiwly little thought has been given, to the important question 
'of organization for highway'work during the past quarter. century.· 
'The tremendous task of keeping lip with the ever-increasiIJ.g needs of 
traffic seems to _have occupied the attention. of administrators, legis-
lators and the public· alili:e, 'to the exclusion of almost every other prob-
lem. The emphas:i.s ha:~ been on highway construction and maintenance, 
With notable exceptions, highway organization and ailiµinistration have 
beeU: ,left to accommodate themselves as best. they could to the immedi-
ate job of getting the rof-1,ds · built, or allowed to drift into the hands 
of tho;e whose interest can always be count~ upon where_ patronage 
and favors are involved. , . 

. ' 

In the meantime,. business and industry developed and refined. their 
· organizations jn countless ways, all aimed at achieving still greater 
functional efficiency. There. has been no similar trend in the· highway 
field. AIJ. occasional writer has recognized the, definite anaJogy which 
exists between a highway department and a large-scale b_usiness enter-
prise.175 Only rece'~tly, however, hf.ts highway organization begun to 
rec,eive the consideration that should have been given it long ago. · · 

. ' 
· Organization implies 1the grouping of m~n, mo.ney and m'ateria:ls into 

_a functional relationship designed to accomplish a particular objective 
or facilitate a' continuing ,prbgram. A proper division' of work and 
responsibility is always necessary if a specialized function, like high- · 

- I • , • 

, way work, is to.be carried out, efficiently. 

175 Not mariy writers realize the fact that a highway plant, like any other industrial enter-
prise, produces wealth. This wealth may take the form of the opening up~.and development 
of areas, "the lowering oLtransportation costs, the increase (under certain conditions) of prop-
erty vali.tes, and the positive social influc;nces1that ne:w and improved highways bring in their 
wake: See, Highway Administration and Finance, by Thomas· R. Agg and John E,. Brindley 
(New York, 1927), chapter XVII. Wilfred Owen, in his provocative essay, A Study 1in High-
way Economics (Cambridge, 1934), p; 25, discusses the• nature of the highway plant and 
points out its many similarities to a busine_ss establishment: "It has a business unit and a pro-
duction unit, fu_rns out transportation miles, _has .an optimum size, ~s subject to certain prin-

: ,ciples of location, presents the pec:uliarities of overhead costs, and· benefits frqm internal and 
· external econ;omies'of ,large-scale production. It must be provicj.ed with capital, maintained on 

a sourid financial basis; it has ari earning capacity, and may show a surplrts or a deficit. The 
highway organization must;produce a satisfactory product or demand wi!Y fa.II off, and people 
will complain that they are not getting 'their•nioney's worth.' 1 In short, it, is-a ''going con-

, cern,' which µmst be mana9ed with foresigM and ,guided by the pdnciples of modem.business." 



.. . . ·. . ' \ .. - .· . ' . 
. The first great tr-erid Ji highway organization was ~ward centraliza-

' tion of highway. work. . 1 xperienc~ with the. inability of smaller. units 
of government to cope with the. technical. .problems' and long-range 

. factors involved in. buil ·ng roads suitable fbr present:,day traffic,, led 1 

to .the establishment 'of he State as the lqgical. and worJmble unit, of· 
administratfon.176 It .. is inconceivable to think· of a modern highway 

• system,in terms of th~ . ost feµ.d.al organization tp.at~existed in ma~y . 
. · pl11Ces down to the· tim of. the, first World"· :War; The fine progress 

. made in · highway engin ering has, in ·· 1a;rge . part, r~sulted from the . 
activities of State -highw y department organizations. ' · 

I (. • • > • 

Anothe;r- major .develo ·ment' fu bigh~ay administration· has been the 
insistence of' le~det-s in he fi~d ,on the maintenance ·Of a ,reasonable-. 
continuity of policy ~n metho"d, in highway w9rk.: .. An organization 
must, of ro.urse, have a program., expi'essed .i:n. a sef of. policies, a,nd 

.. these are to·be adhered. o· with only such ·chang;es as .are necessary to 
meet new and u~usual_ . ircunistalices.177 Particularly should this be 
tr1w· of. a governmental ency' defµfng with. highways, .where millio,ns , 
of dollars are spent ami ally in carryilig ,;_mt .per.in.anent improvements 
that ought to bear ;a pre ise relitio~ship to social':rieeds and demands .. 
Continuity of. policy ail : -method 1n highway ad.Jriini;tration "~s •en-,, 
couraged by any .' syst~m that' a.s~ures' reasonable continuity 'of service 
of ~he personnel of the epartment,m1s 

' I ( • • 

· .. State Highway Orgami;i:atioil in th~ United· States 
f' \ • < • ' • • • •, • .-. 

\. 

],ew; State 'high~ay. o ganizatiori.s date beyohd-191-6, when· Congress 
·. '·passed the first grant-i aid law for· highway purposes. : No m;tif<>rni 

type of org~nization has een evolved, but the various ag~ncies hi charge . 
' . . ) ' ' . 

of highway work may b classified roµg4ly into three groups: (a)' 16 
State HigJnvay C,ommiss ons, · to which should b,e added organizations . 
of ,a similar nature .in 8 other . S~ates ·; ( b) ·, 15 State: Higfr~ay Depa;rt- . 

' ' ' 
1-i6 American Stat; Governm t ~i Administration, by Austin F. MacDonald (New York, 

1934), chapter XIX. " · - , - ·. 
! \ . r ', 

, 177 Agg and .Brindley,_qp. cit. p. 85: "The ess~tial thing is for each state to f9rmulate a 
policy consistent with its particu al' needs ;;ind then follow that policy .for a cperiod of years. . 

. Any generar plan 'may be inqdifi d if the necessity arises, but' pr.ogress can only co~e from ·-
.. following some well-considered rogram. Aimless drifting has characterized the. road work 

of · many states and the ,result has been 1unwise. ·expenditu~s of funds." ' · · 
• .; ',- \ ' . •I, ' . •· 

1 7s/bid;;p. 61:. 
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~ents;, find (c) 9 D~partments of Public, Works, ,'where the ,highway, 
program is, managed as one division or burea~ Qf,a major department.179 

I, , Fifteen' States have a single executive offtciai ,administering high- · 
'\Vay affairs, and 33 have a board or co~mls~ion com:posed .of from 3 to, . 
14 · members. Of this group, in 16 States the commission· serves · on a 
part-ti:rn,e basi~, and in 17 on a full-tinie basis.· The terms of office for 

. ',members of highway commissimis and single commissioners range from 
2 to 8 years, the most' frequent terms being 4 to 6 years,' and· in three 
, instances the officials serve at the pleasure of the' Governor .. Highway· 

, '' administrative officials are appohlted 'by . the Governo; in all States 
except Michigan, Mississippi, Nevada. and, South Carolina,, where they 
are elected. Senate confir:m~tion: of appointees, is not required in, 14 
states: · 

',,' . 

. A review .of the. several istatc highway organizations, th,rows addi~ 
tionitl light on th,e statistical ip.form~tion found):n, the Jfun~as survey 
just· quoted. ; The· single executiye head is usually nominated by the G:ov-

, Jern,or .and CQn:firmed ,by the. Senate for a fixed ter:rh at a stated salary .. 
This official I11ay or may n9t h'e an engi:i;leer,'·but in either case ,the of(ice, 
combines the function· of, poUcy-maki,ng 'w~th thaf of policy'. execliti_on. 
}few Jersey is an ex~mple of this geri¢rai pattern. Michigali., which.has .. 

' :a system gene:rally regarded as on~ of thi best, l!,lso provides for a high-
.· way department headed by a single coliltnissioher, but he is 'elected by .: 

. ' the' voters ~t large and must be a regi~t~red civil engineer;, ', , ·, C ; 
• 1 I' 

: ' :, H~ghway commissions may be elective, or appoil!tiye. The usual situ-
. ation is that the•' G0vern,or appo~ts the individu~l commissioners with 
,Senate con:(irniation, and with staggered terms so that the co;mmission 
,·ahvays' ·contains an· expe:r'ienced ,n~cleus' of -:µiembers ... The commis-
·_sioners ihay ,be paid at'. a regular annual rate or on,. i perr diem 1 basis'.----
;a few are,Hmfted to actuai' expenditures, incurred, iri the co~rse of their 
official du:ties. This :multiple-n,ieinber department 'head may act either 

. in an, advisory capacity ~o the chief Jiighway _e:x;ecutive {who is either ' · 
, an adµJ,inistrator or ail ,~:i;i,gineer); or.· it may actually administer the .· 

" highway program itself, on a State-wide .. basis or through district_s· each', . 
headed by a commissioner •. · · · · 

• ,· -, \} • _J • -· 

· . 179 These statistics, as well a.s those in the following paragvaph, are taken. fr6t# the study . 
. ma.de by the research department of th'e Kansas Legislative Council, Organizatiun of State 

1 Higliway. Systems, Publication No. 86; Pebrua_ry 19~9, p. VII. ; · ' 
. ; 

! -
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, Wh~n a highway dep rtment. is. a' divhiion . of· a .].~rger governmental 
Q.fiit, it-is ·usually assigne to the. Department of Pub Uc Works. It inay 
then be adi:r),i:n,istered-by ~ingle cbmmissioner; who is .subordiuate and 

. responsible 1to .the Depa~t ent head,'or by a semi:irn.lepeiident highway • 1 

. \ commission... .·· · 1 · · • ·, . 

E;:i,ch of these systems has its advocate~. For; a time the fashion ii+ 
highway org;;ihlz.ation w the. highway COIDJl'lission, which_ delegated the 
principal admiµist~1'tive uthority to the chief engineer'. 'The theory· be-· . 
hind the form was that of the. bus~ne~s corporation,; . the commission · 
acted as a board of~rect rs for the de'ter:rpination of policies that were 
to be carried out by the chlef ·executive officer .in the role of general 
' lnaii.ager' of I the high w_ay i:rncern. ' ' . , ' ' ' ', . . .. ; ' . '. ' . . I 

One of the advantag s '_cited -in. f~vor of th,~ ~ommission type of 
organi~ation was· that. it · arded against· the sud9-en~ · and r0ftt,imes·, ra~l-

- cal an,d: yi:i-desirable ·ch.an . es. that occurred ,where one man liead~d the 
highway orga;nization an •. decided to discard the policies' and methods 
·of ~is prede~essor. ~ot , er argurµe11t often advrui~ed is that th~ com- · 
n:i,ission · me~b~rs who· co tin'ue. in .office. ,v_hen new' men .l:l}'e appointed·· 

· to_ the hoard serve to _sta ilize. the actions (jf the commission a;nd give· 
continuity to highway p licy and program; Further, the com:m.issioh 

. I pro'7iq.es "a fairly effecti e buffer between,. the executiv~ head or', the . 
department 1and those .SU tle, but ~ver~pre,Sent. se'lfish interests that SJ,re \. 

''. inescapable ni publi~ se . · ce." 180 . . . . · 
I i, _I. 

/; But tlle qefects ~heren }n t~e co~ission form of highway organiza~ . 
tion far outweigh all th se considerations .. · On:_e i;i.eed only recall_ the . · ·' · 

. experience 1of New :Jersey, .:Which was aniong '.the first to, ado~t ~he_c9.m~ ·, · 
mission idea. The Bhado of politics hung over ·each succeeding State · 
Highway Commissim1, · T e eight-nian Edge. hoard of ·1911: was !consid-'. 
ered rell!tively free from olitics, ind the same reputatio~ is given the, 
1923 Scott· Oo:rnlnission_.c, t least during its first term in office. ' Some. 
'o(the later membe'rs 'oft e1 Scott Qo:rhmissfol!, ,brought it headlong-_into 
politics. 'The Burton Co mission, appointed- py· 'Governor E~wflrds in 
1,920, and the Foran 00111 i~sfon of 1933,, appointed by Goveril.0r Moofe, 
were 'considered higb)Y, po itical.,- 1 • • 

. ' . '• 

'j I 
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, Some Comniissioners ·. undoubtedly r,esisted political pressure and 
avoided the legislative haHs during their respective terms in office.•.· 

, But the fact rem(lins tllat the opportunities for log-rolling,· favoritism, 
interference in the technical · phases of highway work, growth of sec· 
tional interests and, conflicts, and yolitic~l pressure have always been, 
and always will be, present in the commission form of, highway organi· 
.zation. Twenty-five years 'of Highway Co;nn:russion history in. New 

\ . ' . . . 

Jersey stand witness. .The experience of many another State could be 
cited. ··The' result has been waste and inefficiency in an. area of gbvern.-

, ivent where strict business and engineering :principles sh01:ild ~ont;rol.. 

Responsibility f~r the important function of building and maintain- · 
ing· the: Strite Higlnvay System !Should f1lways, be c~pable of de:finit,e , 
placement. This .is practically· impossible where a, Highway Commis- . 
sion is in contrql. The record is there :for all who . care to read-in 

. the minutes of the Aben Commission hearings, in. the report of the 
survey of the Highway Department m~de by the. N at~ohal Institute of 
Public Administration, in 1929, in a· similar :survey· carried out by the 
School of Public and International A:fi'.airs of Princeto:q, University in· 
1932. New Jersey can certainly be said to have given th,e commission 
form more than a fair trial. It :finally abolished the Highway Com· 
mission and created a single, responsible · Comm1ssioh~r as executive 
head of the Highway Department. 

,What.has been said about highwarcommissions does not, however, 
· rule out th.e possib~lity or usefulness or arr advisory highway board com· 
posed of outstanding citizens interested. in rendering a real public ser-
vice. • Such a gr,oup could assist·• "fo establishing the broad policies to. 
be adopted and in deciding questions of general public interest,C' It may · 
be made' up of , men . of affairs . who lack techni,cal informatibn along I 

· highway lines, but who are willing . to inform: themselves in regard to 
the economic and political consider?,tions, that arise in developing a 
state highw:ay1 system.m81 It has been found that service of this kind 
can be secured ,more 'readily gratuitously,· .. or for 1a nominal PfJr diem 
r~te, or reimbu.rsement .for necessary expenses incurred, 'than it 'can be, 
for hire. Such, an 'advisory c'ommittee has the· additional adfantage of 
serving as a fairly effective buffer b~tween the. chief highway executive 

1s1 Agg and Brindley, op. cit.~ p. 63. · 
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olitical or other considerations, seek to :tnflu-
·mstered Michigan Righway Department or-
ard of five members. · . 

' .. ' ' .Among :the States' th t lia'v¢ re~rganized' their highway adtninist~a-
ti~:h. iri. .. recent years, 'tit re·· has been •~ tendency toward administering 
:highway work as one, "vision of a ~Department of Pu9Hc Works: · 
Among these 'states a .~Oalifornia, Illhiois, . Massachus~tts and New 
York. ·, The~e States 'hav rejected' the COillDlissi~n form' as undesirable: 
The ;Fublfo ·.Works Dep, rttneit I type of organization I's- . consi,dered : as . 
meeti;ng some . of the .. ortcomings · Of . the , singie con:imissiQne:r:. fo:rnn. · 
Those who·,have studied the latter form .feel_that not even an advisory: 

· board caff' ftrlly protect/ e chief highway executive frq:rn. · the:- o.ri.~.laugl!,t-
, ' of tlie. public and the liticians, because of the diSl)QSition ,bf most 

people to have all.'probl ms, s~lved by whaf ~hey ,!consider the highest; 
and ,.most eff.ective aut ority in any ·· giveti , situation. · The· demari.ds 
made ()Ill the tinie of th single .commissioner are such,; therefol'e, that 
he must shift· a large p of bis· administrative responsibility·· to the ,, 
chief engineer. ·or some ther · departmental official.i Furthermore,. the, 

· ·, · su.!spicion will' not ·do that , a. single, executive head Ji.as .too much · 
power; may easily becom dibtatorial,, ,and may act arbitrru;ily in many ' 

·s~tuations.· r , ' '·, ', . ' . 

' 

State Admini f~a.t¼on Reorganiz~ti~n Propoaals ' 
. ' . ' . . . . 

For these reast>ns, t more', l~rgely in the interest of. the Ju'.nc:-
. tional cons~lidatio:r:i. of e great number.' of . departments, boards· and 
. agencies of the ·New J sey State. goveri:rinent,· practically. every im_-
• portant survey/of State "nistration has recoinmended that the State 
Highwai ])epartinent b made- a division of a major, DePartrnent,, of 
Public Works.. These r conime'ndations ·are reviewed''because of their 

' ' ' immediate application the question under consid~ration. 
Tlu~re' haye . been fou ' generai' stuqies of, Ne; Jersey State govern- .• 

:inent _ since . 1925-'. ,The rst · of these . surv:eys · wa& cqn:du.cted . by the 
Bright_: Irives.tigating do mittee,· autlio.ri~ed irr 1025.; · which reported · 

. that a .State Department of Public Works' sho'uldibe established under . ' ' 
. the admillistrative juri iction 'of a' Director who w~uld be a' trained.'. ' 
. engineer. He would--b~;.' charge of three but-~aus :. ' ' ·. ' . 

'-1 
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1. Highway Bureau, 'to have the duty of road construction, 
'retatning the State Highway Commission as an tinsalaried ad-
visory board. , 

· 2. J~uildings Bureau, to have charge of the design, construe-. 
tion and mainte:lian~e of public buildings,' under a Corp.missioner· 
of Buildings or. a State Architect. · 

. . . 
· · .. . 3. Bridges and Tunnels Bureau, to t11ke over New Jersey's 

duties in the maintenance and oper.ation of the Holland Tunnel· 
between Jersey . City arid · New · York, and in · operating the 
Camden-Philadelphia bridge,. and also ha,ndle the work of the. 
Commission for the Elimination of· Toll Bridges.182 . 

The report of. the Na.tionail Institute of Public Administration to 
the ,Governor and. the A.bell Oommissiori, made December 31, 1929, 
recommended a general reorganization of the State government into 
fourteen departments, each to be. administered by a single comm:is- '. · 
sioner, appointed by the Governor and• serving. at hiS pleasure. One 
of these departments was to b~ the Department of Public Works, co:n.-
sisting I of four ,bureaus : 

1. Bureau of H~ghways, to take over the work of the Sti;ite 
Highway Department in the. development and mairitena.nce of 
the State High~ay System, except 'the function of acquiring 
rights-of-way. This Bureau was to be administered by a pirector 
who was to be a· qualified highway engineer chosen by competi- · 
tive examination.· It was suggested that an advisory board on 
highway matters .might be set up in comection with the bureau. 
In addition, the highway fiscal year was to . be changed· to con-
form with that of the State government, and. highway expendi-

. · tures were to be placed under the control 'of the propo~ed· De-
partment of -Finance and budgeted through the regular channels. 

2. Bureau of Buildings, to comprise of an architectural 1:;1er~ 
vice for. all ·State. buildings, supervising their construction and 
design:- This Bureau w,as to take over the Architectural Divi-
sion of the Department of Institutions and A.ge:dcies, and assume 

. cus't~dy of the · State Capitol grounds and buildings from the · 
State House Co!I:Q.mission. 

3. Bureau of Waterways and·'coastProtection, to take over, 
jurisdiction of inland waterways and coast protection from the 
'Department of Commerce and Navigation. · 

-----
·. 182 New Jersey State Chamber of. Commerce, Bulletin No. 15, State Fiscal Ref or~ (New-

ark, 1932), p.10. .: , . . •· . . · · 
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' 4. · Bureau o Land · Purciias~, , tO: b~ b'..ead~ by a. 'valuation 
• engineer as pirec r .and' to have charge of lang. purchases for . 

• • J · •• ~11 State purpose · including .rig~ts-of-way for State highways.183 

· The 1932 inaugural ' ·· dress. of Goveund:i;- A. :S:arr;y Moore, '(~onta,ined 
a . program of f admini.st ative reorganization, . modeled . general'ly . after .· 
the proposds ·.of the ¥ a . onal . Institute of Public Administration, w:ith , 
certain modifications, re ecting, 'his own ideas. ''The '.Govenior recdm-

', . mended' tl:ie estaiblishme t of twelve . m~j,or departments, : each• headed 
by cohlmission,er .'servi g at the Governor's pleasure, and a deputy 
commissioner. ·The prog ,am was· contained ~ubstantially, in a :series of 

·,, . bills-iutro:duced in the· 1 32 Legislature. ·Go~.ernor Mo:ore's J)roposal o( 
a, Department of Publi /Works contempla~d' eight •bureaus, eaeh in ' 

' charge ·of a bureau chie : (1.) Buildings,: (2) Waterways arid Coar;it 
Pro~e~tfo:Q., ( 3) ,Highwa, s, (4) -~and ':flurchaisei ,( 5J Forest and :Pa!ks, 
( 6) Rjp:arian Lands, ·( 7 ]fish and Game, ( 8) Geology and Waters/8~ ' 

. Towards the close of, 1932, the School of l;>11b1ic\ind Interriatio11;al 
Affairs. of :Prhiceton Uni ersity reported to 'Governor. Moor,e on -ifa sur-' 
ve'y of the idministratio and expe:µditures of 'the State 'go,vernment.185 

It recomnie:p.ded that t Highway Pomini~sion be discontinued, and • ' 
. the position of the S,tate · gliway Ei:i.gineer ·made. the· responsible e:~~u-
tive ,of the Department. The Highway Engineer was, to be appointed'' 

, by .the ,Govern.or f ot a , -:indefinite term, ahd be removable' by, him. 
, An uns.alaried Public orks Planning Comnussion was contemplated 
tci study. tjle highway n Q.S; of the ',State, 'classify highways'. accor4ing, 

. :to highway, needs, reco end the . order of importance of new projects 
and their most econom) , location with refe~nce ,to' present and future 

' . ,. , ' , , . I,. . . 
need, report to the Gove nor on. the annual cons.trnctio:n>program ~ub-

.. ,fuitt~d PY ,the Highway pep3:hment'. and hy other Departnient.s, ~nd 
. . . . .. ·. ' . \ 

', is3 jbid., p. is. And ;ee, Re art on, a Survey of the' Organisation and Administration ,of 
the State ,Governmint of New rsey; · National Institute of Public Administration ,(Trenton, 
1930), chapter XIV., , , ' · · · ., · 

· 184/naugural Addre,ss, Gove, or A iiarry' Moor~, January 19, 1932 (Trent~i{ 1932). ~d 
see, 1932 Assembly Bill No. 244, setting lip a Depai::tment of. Public Works with, a Commis-
sioner .at $10,000 a year, .a Depu · Commissioner at not more than $7,500, and. eight bureau 
chiefs. at n9t more than $5000. · he bill omitted .. the ,Governofs recommendation of a Bureau 
of.Land Purcb:as.e and substitute ,·a bureau tci administer the State Museum. 

· , , 1s5 Report·, ,on iJ 'survey :oi. dministrqtion' and Expenditures of the State G.o?ie:.nment of 
New Jersey, School of Publil:- , d. Intemat,icip.al Affairs of P9nceton U~i~ersify (Princeton, 
1932). ' 

,._ \ 
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prepare a capital improvement plan, for the State. , Acqliisition of . 
. rights-of-way was. to be handled by 'a three-maxi· cond~mnation commis-
sion appointed by the Governor.186 

There have been many other plans prop~sed sin~e 1'932, both inside. ' 
and outside th~ Legislafa~re, for establishing a. sounder administrative 
system for the transaction of the .State's business. Most of the legi:sla-

,tion introduced to~ard this .end envisaged a small number of State 
departments that would assume the· functions of the· many related com-
missions, bur~aus and divi~ions now enjoying independent status. The 
State Highway Department figured· in many of these proposals looldng 
toward functional integration. . 

C ,, ,,, ( 

_ External Reorganization of the State Highway Department' 
) . - ' . 

.. The problem of State highway admi°'istration is admittedly one of 
the most difficult in 'the entire field of• public administration. Adminis- . 
trative efficiency is not to be guaranteep. by the sel~cti0n of one par_, 
ticular kind o{ orga~ization., It still remains true that efficiency de- , 
pends upon the men at. the top who have the power and ·responsibility. 
Other things being equal, however, one type of organization may create , 

, a condition more favorable to .. the efficient functioning of. a department 
than another. 

The prime and ideal Qbjective is, of course, a Highway Department 
' . ! J I • 

whose a,ffairs will be administered in the public interest, and whose 
organizational structure will offer the greatest probability of .the con-
tinuance of that type of administration, and resistance to efforts from 

• any direction to subject it to' personal or partisan control. 
\ . . -

There are certaiJ,1 · general · principles. which ~ust be considered in 
_ an;y discussion of the. organization and administration . of the State 

Highway Department. The application of these' principles will become · 
. appare_nt in connection With the various proposals made in this report. 
It may be said,. then, that: · · ' 

. I. Sinc_e the highway service is part of the execµtive branch 
of the. government, .it should be subject to· the effective control, 
management and supervision of the Governor. 

186 Ibid, ·chapter VIII. 



- . . J . 
· II. The Legi lature should concern itself only with the 

estabiishment ·of asic,Jaws which will~permit of the exercise , 
of proper_ ad.minis atiye !liscre{ion on the part of those to -whom 

. · resp'onsibility for perating th~ State Highway System has been 
. .delegated. , 
... . . nI:. The ~ta Highway Department 'should. he considered 
as 'a regular agei;i y and- integral part of the State gov~rtim~nt, 

· and should be. su. ject ·to· the same set of overhead' co~trols of 
budg~ting, :finance , purchasing · and . personnel. ~s are provided 

·, 1 · · for· the · other. age cies of :the government. 
IV. Th~re sh ld be developed a long-term highway.program 

based on a carefu planning of needs and on fµnds available, 
and which would · e adhered to with only' such modifications as 
are necessary to . eet cJ;ranging conditions. 
,' . . . . . . . ', 

. - The first_ principle .is stressed . because it is 'administratively sound -
· and. reflects the letter· an .. spirit of the constitutional provision vesting 

· . the executiv~ power in. th .. Go'7ernor.187 This' power has been cut down,. 
hedged about_ a:0.~ otherw se limited ·in a variety of ways by the Legis- · 
lature d:uririg · th_e past eritury. Whether one . interprets this _as a 
deliberate_ 'encroachment . n the Governor's power by -sMcessivf Legis.~ 
la,tures, or· as . the reflec ion of a certaiJ:i.. distru_st of _the' office, tlhe 
practice h~s amounted , . nothing less . tha.n a continuing trespass on · _ 
the executive domain. ·, · ' 

. Admittedly, the '.Con~ it~tiori. of ·,New. Jerse:v" provides no' .adminis~ 
trative organization for· ·he. State government .. : The entite matt~r- of . -
executive. power. )s dealt wi_th . _in 1tlie -sentence ''1The' executh~e power 
shalLbe vested in a Go ernor.'' The administrative organization re-
quirfd to carry -out the xecut~ve ~wer thus rests upon statute la-w, ·. 
and to thi~ end the Le · slature has · established generally )wo kinds 
of go-vernniental -agencie • .. ·i There:· is· the ·independent administrative-· 

, agency to which are· de egated broad powers\of administrati~n and . 
-. poiicy _ determination {g neraliy in . matters . of . regulation);· together 
· witli 'the , duty of applyi · g legislative "sta;ndards of conduct" to_ con/ 
crete:- cases:--a function_ lling _ for t4~· exercise ·of -discretion, i~l the·· 

. nature. of a judicial flluct on~ '-· In the exercise of, its powers t6 adminis-, 
ter . and"-· dete;rmiiie :{'>~licy - ~hi~': tjpe -. of -agency represents ~- encr~ach- . 

• • ' I ' 

187 Constitution' of Net.iJ Jerse ; Article V,:par.·J·. '. - ' . . ' 

·. r. 

., 
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ment upon traditional executive authority, an encroachment that may 
• be considered .both necessary and desirable in :modern comp~ex ,gov-
ernment. 

On the other hand, in certain fields of a9tivity the Legislature has 
created what might b~ termed "executiv,e agencies," designed to func-
tion under and be .responsible to the Governor. An .examination of 
the highways laws and the nature of the duties performed by the 
Highway Department, together with considerations . of an historical I 

and traditional nature, render inescapaole the conclusion that the High-
way Department is an agency of ,the Jatter typ~an "executive" and _ 
not a:n "independent" ad:ministrative agency. Indeed, the 1935 act 
creati;ng the office of Highway Commissioner refers to the Department 
"as a branch of the executive department of the state government.m88 · 

·· The - distinction between the two types of agencies leads to im• 
portant legal, political and . organizational consequences. Thus, the · 

· United States Supreme Court has held that the President could remOV(; 
· a posti:naster from office without a hearing and. without filing charges 
against him, and that a Federal act providing for the consent of the 
Senate before _removal was a legislative interference with the exercise 
of the e~ecut_ive powef.189 .· On the other'hand, the same court recently 

· held that with respect· to a ~ember . of the ·Federal .. Trade Comn:dssio:ri, . 
which is charged with qua_sijudicial and quasi-legislative functions, the 
President's power of removal was not ''illimitable" but constitutionally 
subject to limitations p~aced thereon by . the.· act creating the Commis-' 
sion.190 The dist,nction petween the two case.s is clear and rests upon 
a recognition of the different legal consequences that flow from an 
"executive" as distinguished from an "independent" _ad:mi:tiistrative 
agency. 

Politically, an executive agency· becomes the responsipility of the 
chief executive and should therefore be subjected to more than a mere 

, modicum. of control . by him. The opposite is true of an independent 
ad~inistrative ,agency. · . In the case ~f the executive agency, there 

188 P. L 1935; c. 178, ~- 8; R. S. 27:1-1. 
189 Myers v. United States, 272 U. S. S2 (1926). 
190 Humphrey's Executor v. Uni~edSt~tes, 29S U.S. 602 (193S). 
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should be as c6mplete a free,dom from legislative ,control as is possible 
under our tripartite sy tern of·· government; The fact that the Gov-
ernor is the chief\ exec tfve and administrative officer of the State 
government should be ecognized to the full;. in word as well as in 

< I • •• ' 

practice. 

With respect. to matt' rs of organization, an executive agency is able 
< •'-..__ ' I • ' ' I ' 

to ·operate. :mpi'e effect~ve y and more efficiently when' headed by a single 
iudividul:!1, Since its ac ivities are made the responsibility of one man, ' 
the single-headed agency: is better adapted· to a·program of cooperation' 
and collabo~afion wi~h t e chief executive. A ·piural commission renders 

. difficult of achievem~nt ntelligent executive control as well as a plear 
allocation of responsibi ity .. 'The .independent agency, · on the other 
hand, exercisi:µg asdt do s quasi-ju\ifoial and quasi-legislative functions, 
and enjoying a large me sure of discretion in the application of general 
principles to specific in' tances, is ·better able to discharge its duties 
through the medium of plural .board or 'commission. 

. . ! ,) ' 

There are those who uestion whether it is 'advisable to entrust the 
Highway Department to the control and supervision of the Govern6r. 
The tliought of machin politics and similar considerations .. di.sturbs 
them, '. The remedy lies lsewhere. Government should be made more 
responsible fo the peopl ' rather than· less ;espo:i;isible .. What is indi- ' 
cated is a complet~, ove hauling' of the present obsolete. governmental' 
structure to accomplish this purpose. 'The .need for ~uch · action h~s . 
been realized for. some time ·and is. presently faking the form of' a ' 
movement to revise the State Constitution, .either by constitutional 
convention or by" amend ent. When the change comes it is bound to 
be in the direction of a roper re~lization and definition of the' ~xecu-
tive a~d admin'istrative ower and responsibiHty' of the Governor; 

Iµ the light of. the rst. stated principle and the 3:bove .discussion 1 , 

of the distinction existi g between an executive and an ~ndependent 
administrative agency, e most desirable plan for reorganizing the 
'State, Highway Depart · ent would seem to be to ma,k~ it a major 
Odivision in, a larger De artmen:t of Public, Works headed by a Com-
missioner appoiµted by t, e Governor and holding office at his pleasure. 

, The Director of Highwa s in cp.arge of the division would be sel.ected 
by open,. competitive ex • ~i~ation. This official should, if possible, be 

( ·• 
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au engineer of pr,oven administrative 'experience and ability,101 altho~gh. 
a good business administrator who knows how· to cooperate with a 
technical staff .often makes a satisfactory executive. . 

The Director of Highways would have essentially the powers enjoyed 
by the present. Highway Commissioner. and .would be i subject in all 
things-particularly in ~atters of. policy· and program-to the super- " 
vision and control of the Public Works Commissioner. He would have 

· the advice and cooperation of a small non-partisan, non-geographical 
· Highway Advisory Boa~d composed of outstanding citizens of varied 

· interests ( ,e.g. J an eliginee~, a financial expert, an attorney) , who' 
would be reimbursed for necessary expenses' but otherwise receive no 
compensation. , '!'hey would be appo,inted by the Governor with th~ . 

. advice and, consent , of the Senate 01n a staggered term basis. 
'' . I - , . I -

It;1 may be a~gued that such/ a Department of Public Works wilt 
have to await the complete recasting of the State, adrninistrattve struc-
ture into a dozen or more Departments, each made up of existing 
agencies having a similar functional relationship, in the manner so 
often proposed in recent years. It need hardly be said th,at the p:i;-o-
posal. for such a basic reorganization is as full of merit ,~nd common-

, ' ' ' . \ '. r sense as the day it was first put forward. The present cumbersome, 
, expensive and ineffi.dent administrative organization of the. State gov-

ernm~nt would not be tolerated for any · length of time in a private , 
. enterprise one-tenth. the size. 

The advantages of such an overhauling of the administrative ma-
. chinery have been cited :tnany times and in many places. The cliange 
is long overdue.. In the .. c;ase . of the Division ·of ... Highways, logically, 
grouped with othel' public works agencies into _a larger Department, 

C ' ' ' ,' '. ' • l 

the Governor would, through the Public Works. Commissioner, have a 
real executive control over the highway; p1rogram. There w,ouid be a 
definite allocation of responsibility right down the line, There would 
be a more than reasonable assura~ce of continu:ity of program. an'q 
policy, because the personnel of the Division, froni the Director down, 

' ( 

191 Many States insist upon thi's qualification. Thomas H. MacDonald, Commiss.ioner of 
, the PubHc Roads Administration, Federal Works Agency, basing his point of view on a wide 

experience in the field of highwa:\' administration,·' beHeves. that the. chief highway executive 
. should preferably be an engineer. Cf. Introduction to Highway Engineering, by.John H. Bate-
m~ (New York, 1939), p. 396; Agg and Brindley,op. cit., p. 63: t , . · • 
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would be under Civil Se vice tenure. The Public Works 9ommissioner 
would act as the neces ary buffer ·betwe~n the Director of Highways 
and -the public; · · · ' 

Rather than wait fo the entire reorganr'zation job to be done',at 
9ne time, consideration ·ght be given ·to the possibility .of setting up 
the proposed Departn;ie of J>ublic Works, with the Division of High-
ways as its major bu:re u, at the pre_sent time.. Should this proposal 
be. rejected .. as impracti able, then ,the following recommendation for . 

_ reorganizing the Highw y Department is made, · pendin'g the time when 
the entire State adminis ratjve machinery will be revamped and stream- , 
lined into something ap roaching the demands of the people and tl;te 
times. - · · · · 

It is .recommended t at the affairs- of the Highway Department be 
administered by a Dire tor, appointed' by the Governor and holding . ' 
~ffice at his pleasure. referably, this official would be. an .engineer 

. who ·has had broad .· ad inistrative experie11ce and exhibited proven 
ability in .that directio . He would have essentially the powers en-
joyed by the present "ghway Commissioner .. He would consult and 
advise with ·a small, i;io ~salaried Highway Advisory Board that would 
assist him' in esta:blishi g the highway _policies -and programs to be 
followed, and in. decidi g questions of general public concern. The 
members would be lea. ng ~citizens of varied interests, appointed by 
the Governor with the a vice and consent of the Senate for overlapping 
terms. They. would be !elected without any partisan, geographic;:tl or 
personal considerations and receive reimbursement for necessary 
expenses. 1112 

) 

Here again, there w uld be the desired. direct executive control of 
the Highway Departme t, fixed executive and administrative respon~i-
bility, a~ :reasonable deg e~ of continuity jn policy and program, and 
the existence of an -ad ' iso~y -body · and buffer · in the person' of the 
Board. 

192 Cf. MacDonald, op. cit., i. XIX,, for a'di:cussion of the single'-heade~ department plan·; 
Agg and 'Brindley, op. cit., pp. 63-64,' for a discussion of advisqry bodies" _ 

I I 
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lntern~l Reorganization of the State Highway Department 
- '-( 

An examination of the highway organization of the several States 
·reveals a complete diversity in adm;inistratiye structure. :This was to 
be expected .. , In the first place, the form of organization prescribed by 
law varies from State to State, although a few general forms may_ be 
discerned.193 Further variations are. introduced by ,the organization of 
each highway staff. in accordance with the ideas of the executive heai]., 
acting within the framework of the statutory provisions.194 From time 
to time -changes in the basic highway laws ~fu:rther complicate the ' 
organizational differences. It has been observed that "the form of 
organization operative at any time in a State is often the· result of 
years of development and, so far as the technical staff is· concerned, 
may, have beei determined largely, by/ the 'capabilities of the· personnel 
already .in the service of the, department. _The ideal State highw~y 
department · ,organization has not yet been attai:µed, and continued 
progress in highway management may be expect~d as the. le~sons of 
experiencr are lrecognized.-"195 ' . , . . '· . 

· In New Jersey, the opportu~ty exists .for the constant experimenta~ 
tion necessary to, create a stronger organization by revision of the 
existing · administrative structure. The State High,vay Commissioner 

· is given broad authority to organize the Department internally. -The · . 
1935 act provided that "The commissioner shall reorganize the depart-
ment · and establish therein such divisions as he may deem necessary 
and · expedient. He may formulate and ,adopt rules .and regulations 
and prescribe duties for the efficient conduct of the busine~s, work 
and general administration of the department, its officers and. em-
ployees.m96: 

193 P. '138, supra. 
194 Dis.cussing existing · highway organizations, Michiga11 State Highway Commissioner 

G. Donald Kennedy has pointed out that they "have gro"".n tip like 'Topsy.' They are fash-
ioned around the personalities of the executives of the various State highway departments 
rather than being formed from a clear, analysis of the functions to be. performed." Model Or-
ganizafion for a State Highway Department, 24th Annual Meeting of the American Association 
of ·S,tate Highway Officials, Dallas, Te~as, December 6, 1938. · · · · 

195 Agg and Brindley, op. cit., p .. 59. 

~96 P. L. 1935, ct 178, S. 6; R. S. 27:iB. 



. Armed. with thii Jer, the ()::,ioner has been content to limit , 
· h_i.mself to ~e. lati~e~y _m~.:n_or' c.hange~ from the adminisJrat.ive organiza- ., 

t10n he found on commg, mto office 1n 1935. The creat10n of a separate 
Ele.•ctrical B .. urea.u.·out·or1f oµe of .tlle Maint. ~n. ance Division fun. ctio·n .. s is 
the most important· pi 'ce of reorganiz~tion effected; . 

• ' 1· \ , J' 

. ' ' . 
A criticism ,often made of the Highway Department in the past, 

'and one that is still vaiid, 'is its gener[!,l lack of a concept of adminis-
trative management.196' ~The tendency has been toward a departmentali-
zation of functions and a large degree of bureaucratic rigidity. Most 
of the framework of he administrative structure fashioned in the 
1920's, p,articularly un~er Highway Engineer Thomas J. Wasser, sUll 
obtains. , ' . J 1 

. The observation ,made at the beginning of this chapter concerning 
the relatively' m~nor at~.eention . given t~ highway administration in the 
United States, is in larke part true of New Jersey. Responsible New . 
Jersey highway officials! have been· mor~ concerned with highway con- • 

' struction · and· mai:i;rtemilce than with fashioning a modern administra-
tive structure, There s no evidence of a comprehensive study ever 

. having been mad~ by t e D~partment of. its own organization,1 based . 
on "a clear analysis of lie functions to be performed." • Nor has· there 

; . .. , l ' ', 

been any apparent rea iness to accept what might be considered the 
more. constructive and . · rogressive of the recommetidati9ns. for' in~ernal 

· reorganization made by others 'in the past. 

Division chiefs have usually looked to tlie, responsible head of' 1the 
Department, wh~ther C mmission or Commissioner, or to .the Highway· 
Engineer, to initiate . an move for reorganization. For the most. part, 
these men are graduate "r practical engineers.. whose training ~nd habits . 
naturally mak~ th,em . ore interested . in "getting things done" than 

• ' I /' I I 

in probl~ni:s of internal:mana:gement. They are accustomed to follow-
ing out the policy set a .the top. In a few instances in the histo;y of 
the Department, howev r, there has be~n resistance by :i Bureau or ' 

· Dh;ision chief to any eorgani~ation that would h'ave cut doWD. • his 
•1 authority/ or an equally understandable zealousness by an eniployee,to 
, have tlle high~vay work , hat was his responsibility .raised to the dignity 

of a. Bureau or Divisio • · which he might· head. · 
.. . . . . . i . 

ma Cf. the National Ins.tit· te of Public Administration report, ap. cit., p. 259; Princeton 
. Survey, op. cit., pp. 193-195. · · . ,. , ! ' , · • ., · 
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Three fundamental principles concerning- the subdivisions within a 
larger ad,mi,ni'3trative unit 1nay be noted :197 _ 

f'1. So far as is practicable1 th~ principles of unity of com-
\ffiand should be o"qserved. This principle' 1dictates that individ-
uals should receive orders from, and report to, only one su.pervis-
ing officer *, * * · · · 
. · ··. "2. .. So far. as practicable, the spa~ of co;n.trol, or number of 

. 1 subordinates/ of each supervising officer should be kept small* * * 
"3. No matter what rorm of organization· is · adopted, it · is 1 

important that .individua1s · should be clearly informeq. of their 
organizational lo~ation, and of their, superiors' and their sub-
ordinates' authority• and responsibility." 

i • 

The need of definitely :fixing the responsibility of each individual 
, ( certainly ~or major. lines of vork ),'198 and of ' 1indicating direct line ( 
auth6rity from _the topto' the b<;>ttorri of the organization,m99 cannot be 
stressed too nm.ch. · Other. factors corollary to the,. principles I just set 
down, • and of I almost equal· importance . in connection with internal 
structure,- are tJ+e personalities of ,the highway division and; bureau 
heads, which may affect the organizational · pattern, and the · develop-
ment of a method of having the subdivisions check on_ and coordinate 
with 1each other. 1 

,There.· is one further matter that. -should be mentioned, and that 
. , • is thy particular importance that so-call~d staff and line fu~ctions have 

in the administration of ·any Iarge~scale_ organization. Staff fun,ctioµs 
are those which cut horizontally' across diyision and bureau lines, to 
serve all parts ,of a department. - Lin~ functions, · on the other hand, 
embrace the operating divis_ions 'of a depal'.tment and are usually GOU-

. cerlied with one or ll).ore related f\l.nctions, · 
• I 

_ The complex proble~s · which arise when · an organization is forced, 
because of geography, to decentralize its operations in, branch offices, 

197 "Internal Administrative Orga~ization," byGeorge C. S. Benso~, Public Administration 
R(!view (Autumn, 1941), yol. I, No. 5, p, 473. · ' · 

198 "In order to fix responsibility on the individual, he must be assigned· clearly understood' 
authority, and herein lies the weakness of many- organizations. An attempt is made to nold 
.individuals responsible for results without allowing th'em an opportunity for _individual initia-
tive, and such a system is deadening. THe wise administratorseletts dependable s\tbordi_nates, 
and makes them supreme in their province. * * *" Agg and Brindley, op, cit., p. 65. 

_ 199 Kennedy, op. cit., j;>. 2. 
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need not concern us here Fortunately, New Jersey is one of the sinall-. · 

est .Sta. te. s. in.ar.ea. '. and· hf .. s.· b. e~n .. a.bie. to in. tegr·a· ... te. its highw. a.y activ1.'ti~s with .a minimum of dee ntralized activity, so that the' usual diffi.cul- · 
ties which arise betwee ··the' field offices and home· office are almost 
entirely absent in this . ate. . . · . . . . . · , · . , .. 

No detailed applicat on of the above general P!'inciples regarding 
administrative organizat on will be ·attempted in the recommendations for an internal reorgani ationof the Highway Department about to be 
made. Their valtdity a d practical value should be clear to any a~- . · 
ministrator. Once he h s chosen the type of departmental organiz~tioµ 

. which best satisfies the eeds crf th~ situatio:u, it becomes a, relatively . 
simple matter to maJrn ective use ?f the propo~itioiis · that have been 
put· forward'. 

An examination of t e. highway prganizations of some f~,rty States 
reveals that there are tw ' kinds of executive responsibility: that strictly 
of an engineering chara ter, ,aitd that of a non-engineering character, 
usually of· a business :n ture. · Eitate E:ighway Commissioner Kennedy 
makes the same observa ion in ,his study of :fifteen State highway de-
partments completed in 1938. He noted, further, that "While the en~ 
gineering divisfons · of, t e ·. administrative organization :are fairly well 

' standardized, .. th.e functi 'ns, which we choose to call business functions, 
rest in .many places iJ!. the organization insofar as· authority is con-
cerned.''200 

. Those in charge of t e business functions in the highway organ~~a- · . 
tions studied, report' in ·some· ,cases to. the Director of Public·. Works, · 
in others to the State . · ghway Engineer, and very often they repo;rt , 
directly to the State Hf hway Commissioner. In.· the case of the N e,v 
Jersey State Highway epartmen{, officials responsible for ·the non-
engineering pha~es of hi hway work report to the Sfate Highway Com-
missioner . ( e.g., the· Gen :ral Solicitor, the Investigators, the Engineer 

· of Special Design. in cha ge of educational. programs, and the publicity· 
· ···~ ~an) ; or to. the State ighway. Engineer (e.g., the· Senior Right-zof-

Way Agent, Special/En 'Iieer, and the Supervisor of Equipment and 
Trlµlsportation); or to t e-Chief Clerk and, Secretary who is: the chief 
administrative assistant f · the State Highway Cotnmissioner (e.g., the 

200 Kennedy, op. cit., p. :J·. 

I 
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Chief Auditor and Accou;p,tant, Chief File Clerk, Assistant, Chief Clerk 
in charge .of· the. Personnel Bureau, the Supervisor pf Purchase and , 
Stores, and the Head Clerk in charge of the Statistical Bureau.) 

'One is, therefore,· logically led to the conclusion ·reached by Com-
. missioner Kennedy; that the State Highway Department, under its· 
Commissioner; "sl10uld have a fundamental two~way',division or .respon-
sibility, with a principal officer at the head of each group of functions. 
The engineering should be headed by a competent highway engineer 
and the busi:µess ·,gro:up ,by a1 competent administrative· officer, each. 
equipped by education, training, and experience to handle proJ;>lems of 
a large nature.m01 1 

• ' • 

. I , . . 
A further 1 consideration of the various State highway organizations 

· shows that the major engineering divisions are: surveys. and plans, 
which are sometimes combined in one division and sometimes, estaba 

·. lished as' sepa:i;ate ·. divisions, construction, · maintenance, bri9,ge, a ma-
terials and testing .(or research) ,division, and, in recent years, a high-
way planning survey division. 

On the non-engineering, or business side of ,highway organization, 
, ' ' . / ' ) . 

most departments have divisions handling ,~ight-oMvay acquisitions, 
legal problems, and problems' ,of finance, auditing, 11ccounting and pur-

. chasing. M;any of ·them have an equipment division .. A' number have 
a· division h~ad~d by a so-cailer office engineer who is charged with the 

. responsibility of office management,' Usually one of his, .duties is that, 
of handling personnel proble:ms. ·· A recent development in a f~w high-
way d~partments ig the. establishment of a division to handle public 
relations-'--an activity 1ong ileglected .. 

. . Finally, a large. number of the States have coordinated their high-
way work in the . field ( surveys and plans,' construction, maintenance, 
etc.) by setting up field districts or divisions, usu.ally presided over 
by a district or division engineer. . The a~erage number of these field 
offices is seven . 

.In the case of · the New Jersey State Highway Department, it is 
reconunended that the , Departrpent · be' organized in a manner which 
recognizes the1 essentially two-fold cha:mcter of the highway function. 

2°1 Kenn~dy, op. cit., p. 5. 
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'l;'here should be a princi al engineering officer and,a principal adminis-
tration officer, appointe in accordance with Civ~l Service rules and. 
regulatio:qs" They shou d · respectively have jurisdiction over the bu-
reaus of the t~o basic su. di vfaions and be subject to t]1e general control 
· of the State Highway omnns,s1oneu. · In acc<>rdance with the prin-

-. ciple enunciated above/° these bureaus should be reduced to t:h~ small~ 
est possible number., so hat the ''span of: control" of 'each officer can 
bekept'to an~.efficient m"nimum. . 

In general,\ the princ paT administration o:tpc~r wop.Id be in charge 
of Jhe following functi ns : · au~iting and, accounting, fiscal, budget,' ' 
prequalification' of cont actors, personnel,· procureinent; records and 
files, reporting; statistic I.,:, legal, ,Plant and · equipment, highWray plan~ 
ning survey,/:i:-ight-of~w,ay acq1;1-isition, office service~, and an other oyera , 
head control and staff functidns. · The principal ep.gineering officer.· 
would be r:esponsible fo' the functions concerning· plans, surveys~ de• 
signs, • construction,, Im intenance, _ fandscaping and beautification, . 
bridges, electricaJ, traffi safety, research and testing, standards and 

- specifications, State an Federa,l aid, and ·an other. activities ofi an 
essentially engineering ature. These functions should be distributed. 
among the fewest ,num er 09f bureaus possible,· under appropriately 
designatedand qualified bureau heads appointed in accordance with · 

· Civil Service. rules_ and egulations~ · · 

In accordance -with the above, it 'is suggested that the present 
Div'isions of' the State .. Hghway Department be reorganized as follows: 

. . ' 
j 

A. Under the princi al adminis_tra,tion officer: 
. . . 

1. Land an.d Legal Bureau, which would take over the, present 
duties of the Re 1 Es~ate Division (negotiations) and the Legal 
Division _ ( cond mnation work,. · compensation probeedings, 

·.cla·. im-s·,. a. n•··d··· ti . .tl~•.· .. s.-·e·a. r···c··.h.in·g··. __ · an_·. d ... - exl:!,m-. i_nat.10.n),. _t·.·-he. Wr.,o· r. k ·of.· the Special Eng" neer now reporting directly to.· the Highway 
Engineer, and t. e {lisposal of excess real estate." . - · , 

. ·~ ' ' ' . ' ' 

2. Finance Bureau, which would _take over the_ present .work of 
the Auditing an Accounting , Bureau (general a~counts an4 
audit, cost ace unting, ,prequalific?,tion of contractors, .and 
insurance) ; the preparation of the budget, financial reports,, ----~ 

202 P. 1~3, s~pra. . . 
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all . payrolls and statistibal information (financial); and the 
handling .of a11 matters of a fiscal nat'1're. 203 
\. . . 

3. Office· l\fanageinent, Bureau, which would be in charge of pu:r· 
chases and stores, the records and central files, an printing 
and reproduction work, the details connected with the letting 
of contracts) the Department storeroom, administration of. all 
personnel J,llatters, handling of departmental mail, and the · 
supervision of office boys. . . 

·' 5 .. 
I 

Public Relations Bureau, '~hich would have the duty of keep-· 
ing the public inform~d of all Departme:r:it ·activities, problems 
and programs. through th¢ medium· of the press, radio, motion 
pict;ures, displays, lectures, publications, ·etc .. ; report road · 
conditions; prepare and distribute road maps; carry on high-
way safety eq_ucationaf work; prepare the. an:riu~l . report in 
attractive and clearly understandable format, as well as such 
other reports as may be required, .and edit all departmental' 
publications. , ·· 
Highway Planning Bureau, which would carry on the work 
of the State-Wide Highway Planning Survey iii! expanded form 
as· a continuing program of the Department.. · 
r , I j• , , 

6: 'Plant and Equipment Bureau,'. which would . take over the 
duties of the present Equipment and Transportation Divisio:q. 
and be· responsible for the central control .and· management 
of all. departmental plant and equipment. 

B. Under the principal engineering officer: · . I . . 
1. Construction Bureau,. which would include the present Survey,· 

and Plans Bureau (with the exceptions noted in paragraph 4 
below) ; the two road Construction Districts and the Bridge 
Bureau o_f the, present Construction Division; and the non-
.Federal-Aid work done by the Engineer of Grade. Crossings, ~! 
as .well as the dilties of the . D~signing Engineer · in that 
Division. 

') \. ' 

2. Maintenance Bureau, which· would .include. the work of the 
present :Maip.tenanc'e Di,;ision (including laildscape and road-
side beautification work), and 1 be expanded to embrace all the ' 
work now done by the Electrical Division except for· the traffic 

,· . 

203 The headof the Bureau would be the Appr.oval Officer of _the Department and Cus-
todian of the Labor Payroll Fund;-responsibi!ities now · lodged with · the Chief Clerk and 
Secretary. · ' . 
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. .,analyses and ac id.ent investigations carried on by the Super-
. visors of 1Traffi' Safety of that Division. ·. . 

\ • ' i ', ' .• ' •• 

3. Federal and, St· te Aid Projects B1J,.reau, which would include 
" the work of t e present State Aid. Projects .Division; the 

duties performe , by the Federal Aid' Bureau,, and the .work 
of the GraQ.e C ·ossing Engineer in connection with the· Fed-
eral Aid, grade crossing elimination program, both now in 
1the Constructio Division; the p.uties of· the :w.P.A.-State 

· Highway Burea .. ' connected with this Division as well as tlre'. 
'work of the Tjhnical Engineer now reporting to the. State 
Highway :Engin er. · · . . · ' · , . · 

, • 4. Research and T sting Bureau, which. ~~uld take ovel'. the wo~k . 
now pei:formed y the Laboratory D1.V1s10n; the traffic analysis 
and accident in estigation work <J.one by the Electr~cal Divi~ 
siori; the duties. of the Engineer of Specia.I Assignments and 
the traffic stu ies made by the Traffic Engineer in the 
Survey and Pl ns Bureau of the Construction DivisiQn; as 
well .as any tes ing and research work ( other than research 
work done' by t e '.Highway Planning Bureau or fiscal research 
by the Finance ureau} affecting Ne"'." Jersey highways.. . 

\_ ! 

· These general· ,recom endations · for the.· internal reorganization · of ·•·· 
the Highway Departmen reflect ·a :practical application, of the organi-
zational principles heret fore discussed, as) wen as a critical. analysis 
of. most of. the State, hi hwity departments in the nation. . They also 
reflect, naturally, some f the concl1J,siop.s arrived at in the course of 
thi1;1 •survey .. of the org · iJation of the New Jersey S.tate Highway 
Department itself. 

'.Ari. attenipt b,,as bee made to keep down. the number of major 
bureaus,. thus avoiding· he tendency common in highway administra-

. · tion of dignifying relati. ely minor activities hy creating' special divi, 
~ions· to ha:q.dle · them. , F nctions which could logically and practically ' 
b_e . grouped under one b reau, have so been allocated. 

. ; A · few observations ay be . ventured. concerning the proposed re-
organjzation: ,The· Publi Relation~. Bureau is meant to carry out an·. 

· iIIlportant functirn that is . gen~rally either . neglected or disregarded. 
Public understanding •of the Ii,ighway program is necessary if there 
is to.be public .support ,f· that program. A Public Relations Bureau 
can demonstrate its valu in a variety of ways, not the least ,of which 

\ . ' . . . 
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are the day-by-day interpretation of tlie work and '.problems of the, 
. Department; the awak-ehing of the public to the real, ni~aning Of 'the 
... ·\highway planning surveys and ,the need of a, long-range; highway1 plan, 

.. and the carrying on of a State-wide program of highway safety educa-
tion ... The)mportance of a public relations program is yearly becom- · mg more apparent to leaders in ·the· highway field. . •· , , .· · .· .. 

• ,. • • ' • • • - • ' , ' • • ' ~.. -· .• !, . 

• The proposed Highway Planning . Bureau will establish the State-
, Wide Highway: Planning Survey . that'- is now . being ·carried on in 

cooperation with the Federal .. government~ as a. coritin11ing f~H:ion of 
New Jersey highway work. · 'The importance-of this pr9gram· can hardly 

' ·· be. overestimated. ..The.· results-. of t~e n:iany stu'clies carr.ied on J)y · the 
Survey will, if kept ·current, serve as a solid foundation for highway. 
planning,. both long-range and otherwise. Alt4ough the Highway Plan- . 
rung Survey is usually found a:mo:tig the.· engineering 'di~isions of· !rig_h~ 
w:ay depa~ents, it has been placed in the administrative organization,· 
fo serve as 8, check'and balance on.the 'engineering activiti~s.20' . . 

. The .Plant and Equipmeni Bureau- ~er.vices the entire Department, 
and so is a staff 'function. . in In:any states, however, the, Eq¢pment . 

·•. Division is. not set. up -a:s a separate. Divisi(ln, · hq_t:.1-s usually. placed 
. - under i;he Maintenance Division, on the theory that the iat~r Division 

.. is by far the. greatest · user of high"7a.y equipment. . 1'his fact holds 
true of 'New Jersey; 205 • .A go9d argument can therefor~,be made out for 
pJacirig the present Equipme;n,t and T'ranspoitation Divfsion under :the . 
proposed Maintenance- Bureau, thlis reducing the nuniQer :of, non,engi-. · 
n:eerin% j bureaus to )ive? · · · 

, T~e B~idge and the Survey and Plans Bureaus ·have been -placed in 
' '• . . . - . . ( 

· the proposed Construction .Burea~, th'lls retaining . the present arrange-
:rµent ~th minor efceptions. • Most•· higjhway organizations set up• · sep-
arate divisions ;for ' these two·•. very important fimctioris. · It -wi\l be 
recalled that,. ho.th Bureaus were gradual developments in· the· Co11struc- .· ' 

.tion Divisio~ during ,the earlyl920's. - T~ey have ,grown progressively·. 
more important, ~s. a study of t,heir prcigran;is Qf wo~k as well a,.~ their 

)!•·.....;..__;._--,,.---,-.· ,,.- . .· ... -

~- 2.o, Cf.'Kennedy, op. cit:, p. i . 1 

· :ios ln i940ihe Maintenance, Division was ch~rged: ~ith ,$871,,395.83 ot the $1,06~;279.53 .. · 
total cost of opetatirtg deP,artmental plant 'and equipment.· See. New· Jersey Sta.te Hig/z,way · 
D~partment Annual Repo.rt, 1940,: Auditing,·an,d Accounting Bureau section, schedule 29~A. , 

•• - '\ ', ; ' • • ·., "\ ' I , , • '.· 
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perso~el 'w,ill :show. se two functions. have ·bee1;1 conti~ued, along 
with h~ghway constructio , undei:i one Bureau inj;he :recommended plan 
of . reo~ganization, · 1a:rge .. beciU:se ·that., arrangement .. s~ems . to,. have 1 

worked qut'wellin·the p st .. Logically/road constr{!-ction, bridge 'con-
struction, and survl:lys; · p ~; arid designs, · form . a natural group. : 

• l - • • ' • 

.The Maintenance. ,B tl has· ~e:q. expanded: to ,take :over ,the' elec-
. trical jnijlta1lation,: main enanc¢ Md. operation· work. of the . present. 
. Electrical .Di.vision; thus. re:storing, an arrangement once in effect. The 
highway ~afety' lf~hting prograµi presently'_oCCUP,ying th~ attention, 
of the ·Elec_trical Divisio )VW n,ot suffer J:>y this rearrangement: . T_1'.1e .. 
'work of traffic ari.a}-ysis ·. nd a(?Cident inves~igatio~ . has 'been. assigµed. . / 
to the new Rese,arch ~nd Tes.tint ~ul'.eau, wher~ _ i~ i~ coo_rdinated with , -
other r.esea:rch work. :T e education of the puohc 1n ,highway. s,afety 
and the need· .for. safety' ea:trires, ·in· highwl'l,y. design :and lighting/has 

: • I_. . ! . '. . ,· . , . 

· been· assigned to the :Pub iq Relations. Bureau .. 
, I , ·,. ··. • .. · , , r· .• I . . ., ' 

.Alt9-ough _no extensiv stq.dy, of- divisional.field· ofii(}e interrelation~ -
. :ship1:1 was 'possible :withi . the time U,mits of this survey, there, is a 
. s,trong :-1.ndication . that . . ' coo,rdination and integrati.on of field : offic~ 
operations is possible ·an . would result ·in increased efficiency and ~on-

. ' ' , , ' I .. 

siderable s'avirigs. It is proposed that tbis · problem . be studied I after 1 , 

the D{lpartment has .been reorganized internally. ' . . . 

• : I It ·is quite true that ew J~rsey, being o~e 'of the smallest S,t~tes, 
.. ,

1 I,.as not (been :faced with the pre~si:Jig. d~mand for. an jntegrated ;fi'eld 
organization 'found in th larg~r. Sta~s. - Nevertheless, this does· not . 
. forec~ose ·ti,.e ne~d · for s ch an· organizatiqn i~ siuvings jn time, . man-
power, and money will sult. •· , · - · ·· · · · · · 

. . . . . ·{ 

. Let us consider the p esent sifa~ation: . There i~ a different field' o,r- , -
ganization. for e,l'l'.ch. engih ering 'Division; and for each Bureau. iJi /thiese I 

Divisions. iA quick :revi of . t,he major , field , organizations~ of· the De0 

. partment 'is all that is n essarjr to : reveal the confusin'.g pi~ture. l . . 
. ,. . 1, ' - . , ' . 

It has beeri seen that survey. and plan work 1s carri~d· on through 
seveii, :fi~ld offices; -two der, o:o,e Location Engineer . in·_ the northern 

. part of 'the State ·and fl: e underthe other Location.Engineer in the . 
rest of the State. Ther . are two Construction Di~tricts for highway 
~uilding, No:i;1iq~rn and outh~rn., .)1eadeq by, Dfst;ict Engineers·', w~q. ;-' 
supervise a number of icient·Engineers in charge of temporacy field 

• '· , • • : • , • • . , ' • L • •, 

I . 

/ '' \ 
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offices; Bridge construction is carried,:on th~(>Ugh fiv~ 'field offices in 
. charge of Resident. ]field Engineers~ .• Th~ WP A-State ¥igh~ay. Bu,reau 

has th.ree roughly· defined districts/ in' charge , of Field 'Ooo'.rdi,na~ors .. ·· 
.. ., \ ' .. 1\ ' . ·. 

· The' Maintenance Division carries on its· road maintenance work· 
·· thr.otlgh four' major di~tricts. (Northeri;i, Wes~rn, Central and South-:· 

I • •' • r- ,· ,• • ' ' • \ ; , 

em, the Central embracing two s11;bordinate districts, makiilg six dis-
' tricts in fact), each.in charge of a Supervisor of ;Maiiltenanceas!3isted 

by Foremen~ Assistant' '.Fo1;eme:q and .Patrolmei:i. r- ,There are. three. dis, 
.. tricts fqr bridge maintenance,: ·in cliarge of Foremen reporting to the 
'Supervisor · of Bridges and' St:r.uctu:r:es .. ''Landscaping'_ work embraces 
•eight'dhitric~s, each in charge of·a. 'Forero~. '' I ' ' ' 

' -•._' • • ' • ' I • 

' ' The State Aid Projects DivisiOJ} has, its: fi~ld forces spr~ad 'over_' 
. twelve districts 1n charge of T,raveltng. Inspectors, Five sections, wj.th 
headquarters at :di'\i'isi01i.a1 garages, make up the. field organization of.· 
the Equipment Division. · The ·Electrical· Division .•has three districts· . 
,(No,rth, Central and South)' for- elect!i~al inst~llatioJi'., a:p.d mainw 
nance work and for certain other 'activities, but its .Bridge ]3ureau: has ·. 

· t~o districts.· · · · · ' · · · 

. There , should be 1ittl~ difficulty in bringfug , some orde:r out of the-
present arrange~ent. . The tendency in the past seeiµs to )lave been for 

. each Divi~ion to w6rk out its own, J.);:i,ttern of ·field operations. ,Illf:l:Ofar 
S the _particular Division or Bure~u affected was cori.cert;ted, the ar-
. rfJ,llgement, was entirely satisfactory .. ~o atte'1,tfo1;1, · ho~evel'., wr1s, ·paid· 
fa) the po~sibility of coordinating its fi~ld wofk 'with that of the next 
,Division or Bureau., ·· 

_ . Neither the Commissions· ·nor the present Commissioner ha'\Te. ~t-
. tacked the problem so ·as to arrive 11t a de:futlte arrangement; It should 
be worked :out :how. A small :o,~m~r ~f field districts ,may welLbe 't:he 

' ', . ' result, each headed :by' a' District Engineer who will . coordinate' the ; sur-' , 
'vey and plans work, highway and bridge construction;•· the maintenance : 

'• l. . . '...,.,_ \,. ' ' ' ' l . l 

'·pr_ogram, State ~nd Federal aid work, and the other highway activities . 
in· his distr.fot:2°6. 'The policies :and. programs 'will be formulated. in the·· 
cent~al offices ; the' job of the districts wiU be ro· carry them out. 

••·.' ; :· , • . ., • , ' I , .', , , ,' 

2061See the National Institute of Public" Administration ~epof;, op .. cit., ,p. 259. 
\ ' 
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~HAPTER IV 
FISCAL ADMINISTRATION OF THE NEW JERSEY STATE 

HIGHWAY DEPARTMENT. 

One of t4~ . criticisms most often levelled at. the Highway Depart-, 
ment is that i.t is. an agency separate and apart from the rest of the · 
State government. Department officials and defenders have tried to 
deny this in the past or to, justify the ~xisti:µg arr,angement by rather 
strained rationalization. It has long been evident to ev'ery disinterested 
·observer, however, that the Department enjoys au almost completely 
independent status. The existence of a separate Highway Fund,· a 
separate budget; • and a fiscal year differing from that of. otheJ ·state · 
agencies, .makes the Highway Deparfar,ie~t 1 Iaw unto itself---truly .au 

. imp1eriu1m . in . imp,erid. , This · leaves the Department free from rea\ . 
,executive ·· control, confuses the , general financial picture of the State, 

· and complicates the system. of State account;iul · It is cont~ary to· 
, . , . . . I . ·• . . ' . .. 

every principle of sound public administration. 

The .. time fo; a change is long overdue. ' 1he principle that should 
· control .in the circumstances has ~lready 'been state(i: the Highway 

· .Dep~rtmeut should be considered as a regular division and.iut~gral 
,part of the State government, and should be subject to the same set of 
overhead controls of budgeting, finance, purchasing 'and petsonn~l as 
are provided for the other departments. 207 · · • · · 

. , . I 
Change will be resisted, as it has be~u in the past; with every power 

an'd. persuasion the Department has at its command. Time: and experi- · 
ence have, howeve'r, pretty well explod~d the arguments that are re• 
peatErdly advanced in favor of the continuation of the status quo. · 
Against the' Department's view there stand the massed criticism and, 
reasoning of outstanding governmental officials and administrative 
experts.·· 

The Fiscal Y ~ar of the Department 

, 1 When the Highway Department was first created in )..917, its fiscal 
year was the same as tli;;tt of the rest of the State gov;ernment-Novem-

• \ ' ( I 

201 See p. 1f6, s11,pra. 
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ber 1. to October 31.208 he <fiscal year of the,' State was changed. in 
1918 to ~over the peri9d from July 1 to Jun~ 30,200 . and the highway 
. fiscal year c:µanged . with it as 'a Iriatter of course. But tn 1~22, the 
Legislat1,1re made the cal dar year the fiscal year of the ·Department, .. 

· beginning· January 1, 1 23. _The State' Highway. Commission w~s 
requir~d to. make . a ful ;,financiai report to the . Qoinptroller ' each 
,December 31 and June 3 , "showing the available unexpended b,alances 

. in the' seyeral accounts, ·so. all outsfundi:r;ig liabilities. under contuacts. 
or other· :financial obliga ·ons to cq~ties, inunicipalit:ies, person, firm 
or corporation.m10 Thes provisions , were continued 'in the 1927 act ( 

, revis,ing the highway,sy tern, as we~l as ii:i_ the Revised 'statutes., of· 
1937.211 ' . 

. ) 

Since 1923, therefore 
a:ffairs,--the calendar yea 
June 30 ;fiscal year of 

. officials llave strongly op 
,have n1ade the Highway· 
fiscal year. 21~ ·, . 

t ,( • 

there have been two fiscal -years iri .State 
of, the,,HighwayDepartment and the July l-
e rest . of the ~tate government; Highw;a,y · 

osed any ,suggestion or legislation that would 
epartment fiscal year c.onf orm· to the general 

I. ' , ' / • ' .... • • 

'A full~dress _rehearsa of, ,all'the arguments for. iin:d against _the, 
setting ,up, of a . ~~ngle · · cal year was afforded i1?, > the course of the 
public hearing he.Id Mar h 21~ 1940', on Assembly· Bill ~o; · 116; spon- ·. 
sored in the' 1940 Legisl ture: by Assemblyman Jacob S. Glick,enhaus, . · 
,of Essex Oounty,.who pr posed·a general fiscal year (July 1-June 30) 
,for. the. entire State gov _· nment.218 · The two. main arguments, 'usually· 
advanced ' fo~. keeping . t Highway Department .on ~· calendar y~ar 
basis, were again put_ fo ara by Highway Commissioner , Sterner and 

. Big;hway Engineer. Loga : . (1) t~e e~isting arrangement. allowed the 
. . ' 
(. ', . . . ' 

208 A L: 1917, c •. , J.4;. s. 18. 
_ , 2o9 P. L. ~918, c, 144. . 
no P. L. 1922, c. 16i, amendi g. P. h. 1917, c. 14, i.r. 18. ' 
mp_ L.-1927, c. 319, s. 11,7 ,R. S. 27:1-11. 
212 See; £or example, Minut s ~f the A~etl'i;ommission, 1?~~1930, op. ci!., September 

9,_ 1~30,, p. 48; and t~e statement made at the Ghckenhaus. hearing, post, by Highway Com-
. m1ss1oner · Sterner, R1ghway- E rteer Logan .and General Solicitor Van Tine (pp. 35, 39 'and 41). . , .. · . . . , ·. · , 

. 218 Hearing dn Assembly B l No .. 116, March 21,, 1940; sten9graphic transcript, Office . 

. of. the Finance Commissi~ner. _ ' , . . .• 
I' 

' 

.,· I 

;, 



Department to set ~p its- Spring construction, repair' and maintenance 
programs in proper fashion; a change ,in the fisc~l year would delay 
planning, the receipt of bids, the letting of contracts and getting the 
work started: so that the roads could. properly "cure" during the 
S\lmmer; 1and (2) · since the counties and municipalities of the State 

, ' , •) I 

· • were also on a calendar' year basis and received appropriations from 
the Highway Fund·· as · State aid for road construction, repair and 
'maintenance, any change in the fiscal year of.the Highway Department 
would throw their budgets and plans.into confusion. ·, : \ .. . · 

These atguments were effectively answered by those endorsing the. 
bill. It was pointed out that the Highway Appropriation Act· had not, · 

· as a rule, been passed. by the Legislature unti~ . almost the ,end pf 
Spring 'or the beginning ~f Summer.214 Advancing the budget yea:r I six 
months would give the Department ample time 'to prepare for the 
following Spring work. As. for State aid to counties and municipalities, 
if the Highway Fund appropriatio:µs _were made half a year ahead, 
there certainly could .be no difficulty on t~at score. 

State Comptroller Frank J. Murray, who during his, five 'years in 
· office _had . consistently recommended to members of the .. Legislature, 
• and especially , in his allnual · reports, that appropri,ations from the · 
. State Highway Fund be put on the same 'fiscal year. as those from the 
General State Fund; could see no controlling reason for not mak~ng 

. the change. All that it involved was·. tp_at for the first year, revenues 
and expenditures of the Highway ,Fund be appropriated for 18 ;months 
instead of' for 12 months. . Thereafter·. the Appropriation· rBill. would 
be for a 12-month ( July-1°June 30) period. · As it was, with .half the 
State's funds on a calendar year basis, and half on a July 1-June 30 

. , basL'l, it was "impossible 'to make an. accurate, complete,, unqualified 
. and satisfactory statement or'r~port of the State's :fiscaL operatioris."2:15 . 

A~ had been pointed out p11blicly and privately on many occasions, 
the Glickenhaus hearing _noted that a change tw a uniform fisca~ -year 

·was to be fayored for two important reasons .. In the :first place, "it 
will eliminate the present confusion which now · ~:x:ists, under two sep-
arate fiscaf year set-ups within :the State go~ernment; and will pave 

214 The dates in recent years'were.: June,22; 1936; June 2, 1937; February 25, 1938; 
June 22, ·1939; July 8, 1940, and May 19, 1941: 

/ ! --- \ 

21s Glickenhaus hearing, pp. 4 to 8. . 
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the way for a mu~h :m6re simplified accounting proc'edure," which should . 
\ I,, . 

assure a clearer and m re comprehensive picture · of State finances 
to our legislators, our .tate officials, and. to the public." Further, 

. 1'it will pave the way to ards giving the State a more effective control 
· over tlie fis<;;al and spenfing activities of its largest service .unH.",210 

This change has repeatedly been advocated over a period of years 
by,. hign St~te.·finan.ce~.jcials,211

. bt. v. ari.ous commissions· and agencief:3 
that have studied the. roblems of New Jersey's State governm~nt 
orgi\ni~ation,218 and by t e present Governor, ,Charles EdisonY9 

' : ·, ,, ',· . ( ·- ·, . ' 

· In 1940 there were 2ll States whose highway departments operated 
on a ·July 1-.Tune,30 fisc~11 year uniform with that of the other State 

I I 

agencies. T:/1-ese departm nts had found no difficulty mider the arrange-
ment in planning and c rrying out their programs. 220 It should be 
noted· that the Public R;ads Administration, like the rest of the Fed-
eral Government, operate on a July to .Tune basis; Federal Aid allot-
ments 'to the several Sta es for highway, work are not available until 
after the beginning of te Federal fiscal year. , 

A great deal of mis "nderstanding of the .principle of a uniform 
fiscal year arises, in tble words of ~- E. Buck, nationally known 
authority on State govetnment and public fina:r;ice 'who participated 
in the Abell OommissioJ1 . Survey, fr?m the "lack of discrimination. 

• 216 Ibid., p. 16.. . . 
, ,· . , I 

· 217 Ibid., p. 4 (State Comp roller Frank J. Murray); pp. 8 and 9 (State. Treasurer 
William H. Albright, ;who· state that it would "greatly facilitate work in the .offices of the' 
State Comptroller and State Trpasurer"); pp. 10 and 11 (Finance· Commissioner Bernard 

,Lamb: "Much of the legislative confusion that, has prevailed in New Jersey for the past 
· five ·years in my opinion has, r!1sulted from misunderstanding caused by the· State having 

different fis.~al. y. ear p~ri.od~. I . m tonvinced .. tha_t. this .Je.gisfativ.e .confu. sion.· .ha_s. w.orked .to the. economH; and social disadva tage of every citizen m our State."); and 1Fmance Como 
missioner Lewis Compton, Repor to the Governor, Odo.her 1; 1941. ' · 

m National Institute of P blic Adminis;ration (AbeU Commission) rep~rt, op, cit., 
P, 263; New Jersey Taxpayers'. ssociation, platform adopted at the Sixth Annual Business 
¥~eting,, N ewark1 N. J,, Decem1 er 4,· 1936, caption "!;itate Highway, Dep~rtment," and. ~ee, 
Ghckenhaus hearmg, p. 33; Ne, Jersey State Chamber of Commerce, Ghckenhaus hearmg, 
statem~nt, pp. ;14 to 28 . . ·, The Pr nceton Survey in 1932 (op. cit., pp. ,42, anµ 43), stated that 
the .existence of two fiscal years was· confusing and inade it difficult to obtain a reliable sum 
for the total State d:penditures in a given fiscal year period. r'Though of the optnion 'that 
a uniform fiscal year'' was "hig ly desirable" and .that "a highway department can operate 
on, the same fiscal _year as the ?tate," it con~idered it more· conveninet for the Highway. 

· D.epartment to contmue on .a cal. ndar ,year basis. , · 
219 Budget Message, January 19, 1942 (Trenton, N. J., 1942), p. viii. 
220 Glick,enhaus hearing, pp. 1 to ·23; 
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between determining · :fiscal requirements on the basis .. of . ·a long-term 
' . ' . . \ 

plan _and working -out _the current· nee"s of the higli.way, 'fOrk. The .. 
·former may be .done on · tlie .basis of most · any 12~month period, while 
the la,tter may require· seasonal planning, rstarting in the·. Spring · and 

, '~ing · through the Autlp:nn.'~221 , • · · · · · · · 
. l . . 

. The opposition of the .Highway Department to the adoptio~ . of a 
unifo,rm :fiscalyear cannot be put down merely to natural inertia ·and I 

resistance to change. Nori can it be justified by the argument: that 
the 'single fiscal year.is but a step toward a singJe· !state fund and a 
possible diversion of highway funds .. One State fund; as it· will ·be 
shown, 'make~ for sound,.:fiscal administr~tfon, and so-called ,"diversicm" 
has been practiced by .the Legislature :for ·over a decade. 222 Nol).eof 
the other arguments advanced by .the Depart:rnent has held up under 
analysis: . I ' ' ' 

•·· · Where logic· has not ''beeµ av~\labl~ to it, ·the Department ·has ·n~t 
hesitated• to • muster the support of county .and municipal officials; 
farmer groups· and its own small hut. effective legislative lobby,, . After 
-all ·else has--b~n evaluated,' .. one• enduring, purpose remains for its 
9pposition to , a !single fiscaL year. artangeme:nt; The. Department has, · 
simply dedicated itself to the proposition of maintaining its· indefen-' · 
sibly indepe:q.(jent po~itiori:' in State Govermnent--'--11 prisition that, carries . 
great ·power in State ·affairs: 

' It is the recommeridatiQ,n of this. report ,that the Highway 'Depart~ 
ment's ,fiscal year be inade1 uniform 1with ''that of the· rest -~f. the State' 
·government.· 'The- change wcn1ld. not. only be;. to the best interest ·-of 

' I the taxpa~er out of the Depart:ment as well. 

The State. Highway Fund . 

. The Higlrway Department has had five princip~ sour~es of. revenue : 
1. (1) t~e 9cne-mill road; tax,: (2) bo~dissues, · (3) the tax on :rn,otor-

vehicle fuels, ( 4) .· motor ·vehicle registration fe~s, :fines, etc., and motor 
. . . . . . , , ' . . , ' . . . I/ : , . ·. 

221 Glickenhaus hearing, p. i9. 
I ' ' . . . . . .'j . . . . 

, ·•. 222 It 'should. be, noted; however,. that the question of "~iversion" 'arises only because all 
State revenues are not placed in a smgle, g~eral State fund. · · · · · . · 

r , 

'r 
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vehicle •inspection fees, and (5) Federal grants-in~aid. i '.L\fo .m~o~ 
sources are the., bus exc. e tax, 228 and .miscellaneous rev~nues. 22• 

I 

first assessed! and collected for the calendar 
year 1918 as a tempol'ar tax extending: for a_ period of, five y~ars. The 

. rate was fixed at one, m.11 on each dollar of the value· of all ·the r~al 
and personal · property i every .-niunidpality in t~e State. · Receipts 
fro~ ".the tax_ were,. to e·' paid into the St~te _ R9ad Fund "to_ meet. 

·_lawful expenditures, app rtaining to ro~ds."225_ ·.The. ta~ _w-;1s continued 
to meet the interest and sinking fund requirements of the $40,000,000 

· b9nd issue authorizeq. · · 1922, with ~he -proviso' that from _ 1-923 to 
19~7, in~lusive, the rate remain a~' one mill. 22~_ : The. fax was further 

._ conttnued as a means of eeting the in~erest arid sinking ,frind require-
_m'erits, of the 1927 bond i Sue of $3~,ooo;ooo, the r,ate to remain at one . 
mill ·for the· years 1928 t ~933, in?lusitr-221 Althou?h the debt se~•ce 
on the $83,000,000 of bo_n s authonzed 1p-_ 1930 forhighways and grade 
crossing elimination· was tp be met frotn the: tax O:Q. motor fuels, the. · 
Legislature provided that should this ta~ be insufficient,. the deficiency 
was to be made ~p by ; State road -tk. 22~ ._·. There has been ·no .. need 
to resort to this proviso, I . . ' 

223 P:.. L 1934, .c. 68 (R. s.' . :4~;0 to 3~) pr~v~des ;or the paym~nt of a bus excise 'tax 
of one-half. cent a,mile for e·ach ile_or fi:actionithereof, by the owner or operator of each 
autobus operated over arty· high y of the State !for the purpose of carrying passengers to 
or, from 'points outside the St:ite. Recef pts:from the tax are appropriated to the State High- , 

. way. Fund. Income f,::9m this so _rce 1s now .approximately $100,000 annually;- total receipts . 
for the period 1931-1940 .equaUed 18,575.12; See Schedule-I', p.169. • · · · · . · 

· 224 Mi~cellatieous ~evenues in thd~ ,receipts £;om the sale · of condemned property, _p;iy-
ments for 'highway services, retu n ·of loan to the 'sinking fund;- amoiihfs ·received· ii:j, settle-
ment of claims, etc. Thes(trev. ues totaled· $10,405,153.93 for the period 1931-1940, more 

· than half this amount representi g the• repayment of a sinking fund loan. See Schedule l; 
' . ' 

. ' . . . . . , . . . . . . . . 

· . · 2211 P. Li 1917, c. 16; repeale P. L. 193()_, c. 37 • . See pp. 8 ;arid s>, 's!fpra, concerning 
the State Roacl Furtd and the 191 mllf taX.. , · . · . . · . · 

226 P. L. i922, c.,262, ~- 17; . S. 27:il-7. See· p. 9, ~Pro. 
· 227 P. L. 1927, c. 181~ · s. 17; ·,: S. 27-: 11~8. See pp, ,9 :m.d 10, supra; By the provisions 

of P. L. 1933, c. 218,.R. S. 54:3 -71.1, the debt service on the 1922 _arid 1927 bond'isslles 
. was· to be paid from funds derive from the motor fuels tax. · 

. 228 P. L~ ,;930, c;. 228, s. 16,· . . s. 27:11-9, andset, p.11;.supra. A motor fuel tax of. 
two cents a gallon was 'first levele in 1927' (P. L. J,927; i:. 334); in 1930 the tax was raised 
to three cents (P. L. 1930, c. 239 . Both a,cts were repealed 1::>y A L. 1935, c. 319 (R. S .. 
54: 39-1 to 7 5) which revised the ntire motor fuel t~ law and left the tax at three cents a gallon. / · - . . 

, /, 
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l 9 3 2 

l 9 3 3 

l 9 3 4 

l 9 3 5 

l 9 3 6. 

l 9 37 

l 9 3 8 

1 9 3 9 

l 9 4 0 

Balance 
Forward 

tram 
Previous Year 

6,557,280.25 

15,022,283.66 

10,610,882.56 

6,646,564.82 

4,794,105.41 

. 4,921,791.16 

2,672,462.41 

11111 
Ta.x 

Total Funds 1931-1941 Ine1'1lnve, 

0 

0 

0 

0 

0 

0 

0 

0 

Motor 
Vehicle 
Fees,etc. 

Gas 
Tax 

State oi'-New J~rsey 
STATE HIGHWAY FUND 

-Funds-

Years 1931-1941 Inclusive 

Bond 
Issue 

,,_', 

Federal 
Aid 
Regular 

lS,733,384~69 1s,ooo,ooo.oo. 3,121,216.60 

0 

16.237,016.14 17,003,157.42 A)6,000,000.00 13,220,879.00 

0 1;675,751.00 

17,517,137.66 19,525,000.00 0 l,426,7l8.00 

18,935,594.67 21,682,1500 71 A)3,000,000.00 1,701,826.00 

2,846,925.00 PWA. 
19,690;410.94 22,304~962.46 A)3,421,000.00 1,662,041.00 

.11;5,325.00 PWA 
21,043,705.92 23,271,231.26 0 1,321,366.00 

• 138,668.94 
22,372,760.73 24,43"3, 919 .56 0 1\520, 740.00 

24,265,161.10 2s,so1,130.18 0 

Bus 
Excise 
Tu 

Total 
Funds 

:Miscellaneous Available 
Revenues Depreciation Yearly 

Schedule #1 

·Total 
Expenditures 

& 
Co:mmi tments 

Balance 
Forward 

61,159.58 $ 901,44,8.95 $ 114,606.t4 $61,673,942.83 $61,157,516.66$ 416.426.17 

79,914.63 273,699.13 

229,.311.43 

B)S,376,537.15 

114,364.73 67,092,619.15 52,567,436.61 il§.,535,183.14 ~)~;:' 
I 
I .110,018076 48,784,269.77 43,226,989.52 :/ 5,557,280.25 

' 
J 
/ 

77,022.11 204,244.58 90,732.64 52,766,869.26 37,'T44,585.69' 15,022,283.66 

85,898.23 387,178.30 76,426.19 · 61,216,376.11 40,606,493.55. 10,610,882.56 

84,781.72 635,~.12 78,562.50 49,818,128.46 43,231,573.64 6,646,654 .• 82 

84,314.44 682,849.64 84,002.65 52,717,292.83 47,923,187.42 4,794,105.41 

80."'180.89 470,476.71 142,373.08 55»413,075.49 50,491,284.34 4,921,791.15 

D) 27,327.09 
C)760,000.00 

93,732.40 360,993.64 171,481.54 5.2, 116,954.00 49,444,491.59 2.672,462.41 

D) 450.00 
101,033.43 105,6.91.29 195,407.17 51,263,805.66 44a821!677.59 6;442,128.06 

104,4:68~28 326,.283.49 

By Souroe 119,5768 031.20 $199,970.973.80 $222,618,.556.87 $45,421,000.00$ 29~037,894.66 $ 923,043.40 $10,781,437.42 $1,385,499.09 

A - Authorized. bit not issued. To be funded· by 5% Appropriation each year for 20 years. 
B - Re-t;um oi' Sinking Fund Loan. 
C • Cit·:, or Newark - Right or Way. 
D - w. P. A. - Muliicipal Share oi'. Costs. 

~-------------------_ ____c _______ ~'~B~e.nC_ft_lJed. ________ ~~~~~~~~------~------~------------------~ 
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The mill tax proved· more than adequate to meet the sinking fund, 
and interest requirements of the 1922 and 1927 bond issues. · There 

, I , i - \ 

was a surplus year after year; earnings of the sinking fund in 1930 
1 were 4½ %-more than. enough to cover the 3½ % needed. 229 Under 

the provisions, of P. L. 1927, c. 331, such surpluses ·were .to be.· used 
for the establishment, of the 1927 State Highway System. The State 
Highway Fund enjoyed, an income exceeding $6,500,000· from the excess 
of the mill tax in each of the years 1931; 1932 and 1933 ; the receipts 
for' the three-year period were ·$19,576,03L20. 230 . By the· provisions of 
P. L: 1936, o .. 9231 the prin•cipal and interest requirements of the 19,22 
and 1927 bond issues were to be paid from the proceeds of the mo;tor 

, . , . ) , . .. . . . , . 
vehicle fuels tax., By an act p::issed late·r that year,232 the Comptroller 
of the. Treasury was relie,ved of. the obligation· of certifyi~g the State · , · , 
rond fax to the several counties in1 any year so long as th~ motor fuel 

. tax revenues were sufficient to meet the debt services indicated. 

2. Bond Issues:· .. 

, The Highway· Department has enf oyed revenues from· th.ree large 
bond_ issues---:-those ,of· 192~, ,1927 and 1930, · already mentioned. T'he 
pu,rposes of these several issues .have been detailed. heretofore/33 The 
1922 bonds are 15-year sinking fund bonds. • All were is~ued, $9,000,000 · 

. going for bridge purpbs~s an.d $31,000,000 for road purposes. As of 
January 1, 19~2 all · of t~e bridge bonds . had been paid · and · only 
$11,000,000 · of t:Jie road bonds remained out~tanding; 234 

I 

The 1927, .bonds are. also sinking fund bonds. Of these bonds, 
$10,000,000 w~re issued July 1, 1929, payablein 15 years, and $20,000,000 
on July 1, 1930, payabfo in 20 years. All of course,, are outstanding.234 , 

229 Minutes .of the. A bill Commission, op. cit., -Minutes for Septe~b~r 9~ 1930, p. 18 . 
. 230 See Schedule 1, p. 169. By P .. L. 1930,. _c. 239 it was provided that 1$5,000,000 of 

the. collections from the three-cent motor fuels tax was to be returned to the municipalities 
of the State in proportion to the ratables of .each municipality, the intention being to reim-
'burse the municipalities o.n · account of the miU tax being coUected for road purposes. This 

. amount was paid in both 1931 and Jl932. It was increased by P. L. 1933, c. 441 to equal the· 
amount collected through the road· tax; $6;396,474.80 was returned to the municipalities in 
1933. · . . . . . . 

231 Amending P. L. 1935, c. 319. R. S. 54:39-71.1 .. 

, , 2s2 P'. L. 1936, c. 191; supplem~nting P. L. 1935, c. 319. R. S. 27:11-14. 

, 233 See pp. 9. and 10, supra, for the 1922 and 1927 iss.~es, and p. 11 for the 1930 issµe. 
· 234 New Jersey State Government, issued by. the State Budget Department .. (Trenton, 

N. J., 1941), "State Sinking Fund Bond Debt;'' schedule, p. 81. 
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The, bonds of the 19 0: issue are serial bonds, maturiti~s starting 
wit:h tJie s.econd year af r issu~ and ending in tile thirty-fifth year. -
Of the $83,000,000 of po_ . , $65,000,000-were State highway bonds and:· 
$18,000,000 grade crossi g elim1natii:m, ·bonds .. Of< the· highway bonds, 
$18,00o,ooo (3¾ %} were issued Juiy 1,, )-931,- and ,15,000,000 (4½% L 
on July 1, 1932; Of t~e grade crossing. elimiil_atiou group, $2,000,000 
(3¾ % ) were issuedon uly 1, 1931, and a like_ amount on November 
1, 1~34 (3¾%) and oii. anuary 1, 1939 (2¼'%). As of January 1-, 
1942, the folfowirig bond . were outstanding; of those issued July 1, ' 
1981, $16,850,000; July 1, -i932, $13;180,000; November 1,· 1934, '$1,790,-
000, and January 1, 1939; $1,920,000; or a total of ·$33,740,000.285 . 

• • , • I 

- At tl;Le General Electi n heid November -8, 19_32, $20,000,000 of the 
1930 bonds were ca:ricelle .. pursuant to .P. 'L. 1938,., c. -250 (It. S. _27: 
11-J0), -~n4~Lthe _Gener 1 Eleoti~n held N?vember 7,·· 19~3, $5?00:0,0~0 
additional of the bonds ere caJJ.celled pursuant to P: -L. 1933, c. -391 

, (R. S. 27 .'.11-11).286 $19, 00,000 of ~orid~ of, the 1930 issue remain to 
-Che issued. $·6,578,313.25 re fpr grade crossing elimin11tion and_ $12,-

421,686.75 for,'highways. The Legislature has authorized tlie issuance 
of all .of these highway _ 

235 Budget Message-of.Gove or Ch(Jrles Edison, 1942,:op. cit:, 448 . . , , ,·, , 
·At the same t1me that. the $ 3,000,000. bond issue· 'was authorized, the Legislature also 

authorized the issue of · $7;000,00 of bonds for the "acquisition of lands ·and interests 
therein, water rights and interests therein, for the purpose· of appropriating, ·cdnsei:ving and 
protecting the potab\e. waters· of t · s State" · (P. L. 193.0, c .. 226), and the issue of $10,000,000 
of bonds~for the "construction, econstruction/'development, extension and equipment. o_f 
State charitable, hospital, relief, raining, correctional, · reformatory and penal institutions 
-and the appurtenances'thereto" ( _. L. 1930, c. _227; R, S. 30;3-4). <'Bo~ issues were_- ap-
proved by the vdters at the Nove her. 1930 General Election .. The $7,000,000 issue was can-
celled in 1933 pursuant to P_. L. 1 3, c; 388, approve_d by the electorate at the General Elec-
tion ·held in November 1933, wh', likewise approved of a $7,000,000 issue "to aid school 
districts of this State_ in the paym nt of, teachers' •salaries and current expeµses," authorized 
by P. L. 1933, c. 387 (R. S.' 18:1 -50). ,The $10,000,000 issue; knciwri as State In$titutional 

_ Constructioti, Bonds, and the $7,0 _ ,000 issue, known·'as State Educational Aid Bonds, are 
serial 'bonds, and the interest and principal• requirements are. met from the motor vehicle 
fuels tax, supplemented by a gene l property tax should the motor vehicle fuels tax: prove 
insufficient or· not available. As o January 1, 1-942, ~here- were still $8,760,000 of the State 
Institutional Constructioii Bonds tstanding, the Edticaticinal Aid bonds having been paid. 

· off. Budget( Message· of Gqvernor Charles Edi~on,_ 1942, op. cit., p. 449. ' . · ' · '· 
,, . 2s6 The 1932 act was to remai inope~a.tive ~nttl -the electorate asse~ted to its ·-provisions. 

as well as to the provisions of an ct authorizing the creation of a State ?ebt .of $20,000,000 . 
for the relief of the unemployed a d dependents in the State~ at the General Election' to be 

'held iii November 1932 (P. L.1932, c. 251; R. S. ,4.13p. A. 1-1 to 18). -Similar provisions were 
. contained. in· the 1933 act ,as re rds the cr.eaition of ,a $5,000,000 State , debt £pr relief, 
action to be'taken by the electorat at the November .1933 Genera_! Election (P.· L. 1933, c •. 
398; R: S;-'App. A. 1-19 to 36). , he debt servtce of both issues was fo be met froIJ;1 the 
receipts of the motor fuels tax; an ff, this proved insufficient or_ rtot available, the deficiency 

. was to be met fror_n a general prop rty ta:~. · · ' 
287New Jersey State.Gove'rnm , t,,op. cit.; pp. 33 and 34:3. 

, ·./ 

!, 
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. !U: 1941 Governor Edison reco~nn~d~ that th~_ ~12,421,686;'(~ bal-
a;nce of highway bonds be cancelled and propos¢d that beginning .with 

·. that year $1,242,000 ;be set aside annually from current revenues. ·.In· 
· that way the same amoUI1~ of ca13h . could be raised in ten years for 
,highway construction as if the bonds were issued, with an estimated.• 
Saving of , iwei' one :i:nillion dollars in, inte,rest/3~ / The Legislature re-
duced by one half the amount recommended' by the Governor and appro- ' 
priated $621,050 in 194:i for the.purpose of fundi:r;i.g these bonds.289 
, (, ' ' ' ' .. ' ' ..: ',' ' ' ' 

·. The Governor recommended a contim,iation of- this funding operation 
in his bti9-get message of 1942· and renewed 'his suggestion -that. the. 

· balance· of· the · 193-0 · highway · bonds be. cancelleq. 240' We concur• in that 
recommendation. It is_ further recommended that for _the, time being 
no further bond issues be autho,rfaed- for -highway p~rposes. 

' ' ' 

'.New Jersey was a pi.oneer State in' providing fo:r: the· issu~ce· of .. 
bond13 for road purpoljles. 241 In' 1920 the · Legislature authorized the · 
issuance of bonds of theState o(New Jersey in the sµm of $28,000;000 
to p~y for New -Jersey's share of the cost of exte:pding 'the State High-. 

, way System. by the,' construction. of. bridges and tunnels for vehicular 
qr other traffic across the Delaware and Hud~on Rivers, and this was. 
s~pplemerited_ by, ,tlie authorization o( 8:Il additfonal bond issue of 

· $8,0000,00p in 1924.242 • Then came the thre~ ,bond issues already r~-
fe'rred' .'to. · 

During · the period, immediately . following . the, adoptioi{ of the-1927 
··. State :aighway System, New ,Jersey .was ·at the very top, of ·t;tie list of 
. · States ·that relied, heavily. 6ri borrowed funds for :road purposes. 243 . In ·· 

1939; · Higb:way Commissioner, Sterner spprisored a $60,000,000 bond issue·: 
-. · for proposed margi~al nmltislane sup:er-highway between Perth -Amboy 

and New, York. · A bil! .·was. actually introduced in. the Legislature 
' \' '' ' ' ' ,' ' ·. ' 

'• ' .• . ) 

. 288 Budgf!t Message of Goveriior Charles Edisott, Februnry 10, 1941 (Trenton, N,, J., 
1941), p. ix. A similar recommendation was inade in the report of the Princeton, Survey in 
1932, op. cit., p. 186. · · 

, 289 P. L. 1941, c. 14i, p. 482. . . . 
· 240 Budget Mess~ge of Go~~nor Charles Edison, i942, op.· cit.> f* vi, and viii. 

. Townships were a~th~_rizeci · to 'issue 'bonds' as early as 1894. ', Agg. and Brindley, ... 
op. cit., 'P· 173. , . · , ·: . ·. , . · . · · · 

242 P. L. 1920, c. 352 (R. S. 32:7-1) and P.~L. 1924, c. 262 (R. S. 32:7-2). Both,-issu~s .--. 
were , appi;-oved by the electorate at the General Elections which followed. 

2' 8 Prin,~eton Sur,vey, op.; c#;, p,' 186. 
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authorizing the· issue,. b t was · l_ater withdraw:n in 'the -face' of rising 
public oppositioi:i,. · - ,. ' ·- . , 

:The bond-mind~o.- will propably alway19'be with u~, especially ~here· 
1, - public works .projects a e· concerned._ Bond •.i.ssues are, of cour~e; ,a· 

perfectly legitimate' part (,any rationaLsystem of highway finru;icing. 
Their use 'to pay fdr the · onstruction of public works is, recognized as 

' : ' ' . . ~. ' , ' 

valid under. certam prope circum!!J~ces. 244 - The_ American Association 
' . . . ' . - . ' . ' (,· ' . 
of State Highway Officia s has stated th_e matter succinctly i:p_ these , _ 

·words: '' (a). States in th initial stage of highway' development should • · 
is~ue bonds to defer that ortion of the construction cost· which would 
ove~hurden either prop.e~t , or the road liser. (b) States wh~~e oci~l ; 
construction 'programs_a,r. well under· way -earl,,_ in the_ main, finance, 
-normal new construction f om current .funds, utilizing bo'nd issue funds 

· ' to defel'. the cost ·of speci L proje~ts _* *, _4rn 245 - • 

The pressing .need for· building-lip the New. Jersey ·State··liighway 
System was probably· a s cient reason for the assumption .of a heavy 
State i~debtedness: )3ut ressirig need can 'iiardly be used to justify 
further borrowing·for hig way purposes, especially iri crisis times such _ 
as attend the State and th nation in ·our' all-out war effort; The main 
r~utes of· the, ~tate High 1;1,y , System have : been b,uiit, and the most 

,. - urgent deman'.d. has been met.· Although there are needed improve- , · 
merits to, the. existing syst Di and' some 637 miles· of legislated routes 

: to 'be taken over . ( asswn ng that they sh_ould be taken over) , - this 
•. . , . , I . . • : , 

should not lead to the co clusion that more highway bonds. must be 
,issued. · , · I 

_ _ 10ther States have succe sfully carried on mod~rn highwa:y programs . 
_ of a , superior type out · of ur.rent r_evenues. · Bonds mean debt service, . 
and debt service means th t ·there wili be just that much le13s money 

, · available fo~ future road' co struction. Bonds are "easy·-fi~cing" that 
put the Stat~ in. a less adv ntageous· position for borrowing when .real 

-·' need or emergency come~ _al ng. -The f~ct is."that the ·emergency stage in 
road i:m.ilding is past. 246 F ture extensions of the systeni can, at least 

, 2!14 The. S cifflce of Finance, -by 
Fin:ance, by Harley L. Lutz (New 
VIII. ' 

'. C. Adams (New York, i924), pp: 526 t~ 533; Public 
ork, 1924), p. ·515;, Agg and Brindley, 'Op. cit., chapter. 

I • • • ' 

.• , 245 Principl~s '!f Highway_ Adm nistration, and Finance, adopted:;-by the American Assci~ 
elation. o,f StateH1ghwar ()_ffi_c1a\s, s ptember 30, 1937 (Washington, D. c., 1937J~ ' , ,, 

246 MacDonald, op. cit.; chapter · IX. ' ' ' . . ,, ' ' ' 

l 
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· for the ·next few years,·be finanped from·current·rev~nues.247 Highway 
· bond issues should be limited to projects of. a very special type which 
' it would be unwise-in fact, uneconomical-to postpone, · and to true ' 
em.ergencies, 1 1 

3.. The· Tax on Motor Vehicle Fuels: 
. A tax of. thre~ cimts' a gallon is now levied on n'iotor vehic,le fuels. 

The tax is colJected by the Divisiorn of M_otor Fuels 9f the .State Tax 
Department through licensed motor 'fuel distributors: 24,s Proceeds from 
the tax, popularly , known· as the gas tax, are forwarded by the State 
Tax .Commissioner to the State Treasurer to be paid out and distributed 

"by 0 him for the foUowing purposes: · · · 

(A) To meet the' .annual amortization and interest requirements 
of the ,followi~g bonds: 

' 1. The $40,000;000 issue of 1922 and the $30,000,000 issue 
of 1927. The State Treasurer is required to pay th~ sums cer-
tified as necessary by the Sinking Fund ,Comniissions created 
by virtue of these bond acts, out of the · gas· tax moi:;i.eys "first 
available for that purpose before any other distribution,. is made',' 
pursuant to any law (R. S. 54:39-71.1} · 

· 2 .. 1The 1930 bond issue of $83,000,000 (R. :S .. ~7:11-9)., 
3. The $10,000,000 S,tate Institutional Construction and 

$7,000,000 State Educational.Aid bond issues respectively author~ 
,ized in·1930 :md 1933 (R. B.18:10-50 and R. B.,30:,3-4) .. 

4. Th~ State Emergency · Relief Bo:µds issued pursuant t~ 
· P. L; 193.'£, c. 251 ($20,000,000), P; L. 1933, c. 898 ($5,000,000) 249 

ari.d P. L. 1939, c. 329 ($21,000,000). 290 

247 Cf., Princeton Survey; op. cit., p, 186. 
i 248 P. L.193~, c. 319, s. 311;. R. S. 54:39-27. 

249 See footnote· ·236, page 172, supra. As of . January l; 1942, $625,000 of the 1932 
bonds (3¾%) and $625,000 of the 1933 bonds (3¾%) were still outstanding. Budget 
Message of Governor Charles Edfson, 1942, op. cit., p, 450. 

, 250 R. S. App. A. 1-59 to 75. These'honds were· fo,r "the relief of the people of the State 
from the hardships and suffering caused by uhf!mployment and the. effects thereof on the 
public .health and welfare." They. were to be serial bonds and known as "Unemployment 
Relief Bonds." . Maturity was to be ten years at the latest. Principal and interest were to 
be paid from funds in the following order: . (a) the surplus of any highway extension 
sinking fund remainin&' after the reti_rement of hithway extension bonds (R. S. $2:7-1 and 
2); (b) revenues derived from pan-mutuel bettmg; (c) revenues from the motor· fuels 
tax; (d) revenues from the alcoholic beverage tax (R. S. 54:8); and (e) a general prop, 
erty tax. $10,500,000 of the bonds were issued on December 15, 1939; at 1¼%, and· . 
$10,500,000 on :rv.t;ay 1, 1940, at 1¼%. As of January 1, 1942, the full amount .. of these bonds 
was outstanding. Bud,get Message of Governor Edi,ron; 1942, op. cit. 450 and 451; , · . . . . . I 

·_; 



-/ 
176 

( B) $2,000,000 a year to the Board of Public. Utility Commissio~ers; 
· · to be': u1;3ed l~y it to defra the pubH.c share· of the cost· of . eliminating 

- . grade ,crossings unde.r the provisions-·of Ri S. 48:12~61 to 67, moneys so .. 
appr9pr~ated :p_ot to laps into the treasury at the eno. of the :fiscal 

. 251 I l . . l , ·. " , ' 1• •• •. • ; ' .• .year. • · ,· · 

(0) Tlie,amount. a ppr p:riated by the Legislature annually to defray 
the expenses of the Stat Tax • ,;Department in collecting the gas tax 
(R. S. 54:39-73). . _ _ ' -

(D) $~0,000 ann~ally to the Department ,of Commerce and Navi-
gati~n to . be m'led. for _ t e constructiori, reconst],'Uction, mamtenanoe 

, and improvement of inlan waterways (R. B. 54:39-'74); and 
. . . . . -

( E) The bala,nce, . aft . payment of the above 'and of_ refunds of 
the gas tax,252 to be p_~id t6 the State Highway Commission for- ~'the 
c.oristruction .· . of roads a:ri - btj_dges , . included iR · the State Highway \ 
System: as or hereaf r)aid out" (R. ,s. 54:39-75)~ ·· · 

I· . The mofur fuels tax. h s been. the largest annual source . of revenue 

J 

to the State Highway Fu d; , as a glance at Schedule 1 on page · 169 -
·. will show .. -Gas ,tax rey:eii es during t.1}-e past· decade -have -,never fall~n 
below $16,601,270;13, the lo :figure reached in the depression year 19~3 .. 
They have increased stea ily from that time on and. -in 1941 passed 

' the $26,000,000 mark. T tal ,inconie from this, one source for the 
1931-40 period· amounted , . $196,311,426.69; -

4. Motor, VeMcle Fees, Fines, ·etc.: 
I . , 

Receipts fro:rri. motor ve · (?le registration fees, licen13e fees, inspection 
fees, :fines ~d pe~alties ri al _the lll6tor vehicle fuel :tax as- the second 
greatest scmrce of revenue for the ,State Highway_ Fund.· The total .. 

, sum · derived frQm these so -rces · during the -10-year peri6d from 1931 
to -1940 . was $175,715,812. o. Arinuai. revenues have increased''. from 
over $14,000,000 in 1933, to . almost $25,000,000 ; in 1941. 258 

. 211 R. S. 54:39~72: .But no por ion of -this morte~ was to be paid t6 the Board -in any 
year iµ which funds for grade cto sing elimination were: available in the. "Grade Crossing · 
Elimination Fund" provided for un er the terms ·of the 1930 act authorizing the $83,000,000 
bond issue, (P;. L. 1930, ·c. 228).i _ .' .. .. . . _ ' · · · · ; ' 
' - 2&2 R. s. 54:3?-66 provide~ for 'refun<l of taxes paid by ,any pers~n using motor' fuel~ £or .any one of eighteen spe~1fied p 'rposes,', , · . · , .. · .- , 

. 25ssee_.Sthedule ~; p,;;ge 169 . 
. \ 

I, 
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. Registration and· license fees,' fines a:q.d penalties are turned . over 
by the Commissioner of Motor Yehicl~s to the State Treas:uter, to' be 
credited to the State Highway Fund, pursuant to the provisions of 
R .. S. 39 :5-40. 254 Beginning ~ith 1937; the Legislature has dedicated 
inotor .vehicle inspection fees to the Stat~ Highway Fund. 25~ . . · · 

The sum of. $9,885,000 is now .distributed annually by lhe State· 
\Highway Department a~ ·state aid to the co~nties and ,municipalities 
out: of these ~motor vehicle re;enues/56 "· 

· 5. Federal Griants-in-A.id: 
New Jerse;i received a total of $38,661,311.66 in F'ederal grants-in-

aid for the ten°year period from 1931 to 1940. Of tb,is sum, $27,533,-. 
723.66 'went ,into. the State Highway Fund.· . The remaining $11,127,588 
was administered. by the State Highway Department. 257 " ' . 

254 Fees and fines collected pursuant to R.S: 39:3-81, 39:-4-76 and 39:10-25 also go to 
the State ,Highway Fund. Motor vehicle fees and fines have been a source of highway 

, funds for over 35 years: P. L. 1906, c. 113; P.L. 1912, c.396; P. L. 1917, c. 15; P. L. 1927, 
. c. 331. · · .. ·· . . . , 

255 R. S. 39:8-10 provides that the Commissioner of Motor Vehicles shall turn ov~r .to 
the State Treasurer all moneys deri\/ed from the inspection of motor vehicles remaining 
after all expenses are paid. The State HighwayFund Appropriations,Act for 1937 (c. 146) is 
the first one . setting up these inspection fees, amounting to $575,272 in that . year, as i 
.anticipated revenues of the State, Highway Fund. Arn,ounts for subsequent years were 
$900,000 (P. L. 1938, c. 11), $940,000 (P. L.'1939,c. 97), $965,000 (P. L. 1940, c. 189), and,_ 
$1,090,000 (P. L. i941, .c. ·141)". . · · , . · .' . · . . 

21i6 .See ,page 107, supr:a'. 
257 This sum is made up of the following items for the' years indicated: . . 
(a) 1935-$3,129,805 for the Federal Works Program (Highways) .allocated under the 

Emergency Relief A.ppropriatiori Act of. 1935, approved April 8, 1935 (49 St.a,t: 115). A 
100% Federal grant on approved work, requiring no ,matching by the State.. ' ' · 1 

· (b) 1935~3,983,826 for the Federal Works Program (Grade Crossing Eliminatio~) 
allocated.pursuant to the same act. A 100% Federal'grant on approved work, requiring no 
matching by the State. " · · 

(c) · 1937~$9Q7,689 
1938-$972,568 
1939~$389,614 . 
194()-:-$584,751 

or a total of $2,944,622, for the elimination of hazards at railroad grade crossings, pursuant · · 
to the provisions of the Acts of J,une 16, 1936, ( 49 St.at .. 1519, s. 8) and of June 8, 1938 

. '(52 St,at. ,633, s. 3). These were 100% Federal grants on approved work, requiring no 
. matching by the State. The amounts. appropriated by Congress we~e to be apportioned 

among the States, one-half on the basis of population, one-fourth on the mileage of the 
Federal Aid Highway System, and one~fourth on railroad. mileage. · 

(d) 1937-$340;365 
1938-$332,408 
1939-$198,205 
1940-$198,357 . 

or ·a. total of $1,069,335, for .the construction of s¢condary or feeder roads, including farm- · 
to-market roads, rural free delivery mail roads, and public school bus routes, pursuant. to 
the acts mentioned in- (c), s. 7 ands. 2, respectively. These.funds must be matched, dollar 
for dollar; the requirement is I met by the counties and municipalities of the State. · . 

' Source: Public ;Roads Administration o~ the Federal Works.Agency, Washington, D. C. 
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Th,e $27,533,J23.66' c e from ,the following sol'lrces :' 

. (A) Regu,lwr Federa The Federal ·Government has for a 
quart~r of_ a century ( ex~ pt ·ror ,the years 1934 'and 1935) inade annual 
appropriations for· 'the c nstruction, reconstruction,. and.· improvement 
of rural post roads258 ( t e . so-called\ Federal Higp.way. System) in the 
several States/ The :first of ,th~se act~, pa_ssed July 11, 1916 (3!) Bt~t. 

. 355) appropriatedi the s m of $5,QOO:,ooo. for' the fiscal .year ending 
. June 30; 1917, a.nd. provi ed that after deducting not :i;iiore than 3.% 
for _administering the· pr visions of, the act, the remainder. be appor-· 
tioned ainong the1 States as . fo~low~: one-third ,in the, proportion of 
their respective areas; on -third iri the -proportion 'of their ·respective 
popvlations, ··~nd 9ne~thir ·in the_ proportion' of ,their. respective ~uile-
ages pf rural delivery ro tes and st~r routes ,,as shown by the certif- ', . 
icate of-the Postmaster,G nerai:: The a~ount payaple by the Govern- . · 
ment on ·any road ;was li ited to _50% of'the cost and not :rp.ore than 
$10,000' per mile exclusiv of •the cost of bridges more than .twenty '· 

.. feet' in spa.Ii. This_ latter limitation was. : entirely, removed in 1934; 259 
. ' \ \ ' . · . 

.Annual apprqpriat;i:o'ns for· regular ~ederal :A.id have :varied .from 
year to year, the most r cei:it beinp $100,000,000 for_·_ the :fiscal year -

. en\firig June 30, 1940/60 $,1 ·5,000,000 for the ,fiscal year ending Juµe 30, _ · 
1941,260 and $100,QOO,OO()· or the fi.s~al year ending June 30~ ·1942.261 

.The following Federal Aid ,funds w~re received by 'the ;state ~r~asurer 
from the, F.ederal Govern · eut and. placed · to the' credit . of the State 
Highway Fund "_from 1931 ' 0 1940 :262 ' 

f 

258 ·section 5 of the act appro · d F~bruary_ ~8, 1919 ( 40 Stat: 12()()), definei "rural post 
roads" as "any public road a mai portion of which is ·~sed, or· can be used,"or forms a 
connecting link not to exceed ten He~ in length of any· road -Or to;ids now. qr hereafter.I . 
used for Jhe transport~tion of the nited, States· mails, excluding· every street and road in a 

· place, havmg a ~oPulation as, shown 'by the l:1test availa):>le. Federal ,census, of 2500 pr more, 
except that portion ?f any such st eet or road along which the houses average more, than 
200 feet apart." · , · 

2•9 Act of June iS, 1934, ·48 Stat 993, s._ 13. 

260 Ac(of June 8, 1938, 52 Stat. 633;, 
• ,• ·• I 

· 261 Act of Se~tember 5, i~40, P lie No. 780, ,76th, C-0ing.,,. c. 715;. 3rd-sess. 

. ( 

'.' 262 Source:>Pubii~'Roa~s A~· istration of_the Federal Works .Ag~ilcy, and the Ne~·,· 
Jersey State Highway Departmen,t. e.e Schedule 1, page 169. . - · . · · 
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1931. ..•.... ; . ,. .. ; •..... 
1932. ; . . ; .. . . . : . . . . .. 

·. 1933: ..... • .. ; ...... · . .,•; •... 
1'934 ... , ..... •.• . .' .·;, .. ; •· .... •, 
1935 .......... ,· ......... . 
,193,6.·.· ......... ·.- .. '. .... . 

. 1937 ... <.; .... 1 • ~- ;.; •• _. 

1938 ......... ·., .... ' ...•.. 
. ·, 1.939.;· ..• · .. · . .' ...... · ... · .. 

·1940_·,~ ....... •'• .. ·. /_ .... · 

$2;673,556.00 26~' 

3,121,216.60 264 ' 
, . , 265 

i,67o~ 751'.oo 
1,4;26, 718.00 
l, 7-01,826.00 

_ 1,662,04~.oo 
.( · 1,321,.3-66.00 

l;o20, 7 40.00 

;._ 

, ''F~oin 1917 to 1940,' inclusive, regular Fe~eral grants-in-aid,,to N~w· 
Jersey for the •d~velopment of the Federal Highway System tota:il~d 
$27,942,390.60~262 ' ' . 

( B) National. J n,d,ustriai Reoovery Fe~rial A id: 
' ," • • ' 1 I• ' • ( 

1
·' • ' • ' • • • 

· In 1933, ,New Jersey received $6,346,0mr ·of the $400,090,000 appro- . 
. p:riated under. the National Industrial Recovery Act . (4~, Stat~. 200~ · s. 
204} for "expenditure in · emergency . co:p.struction on the Federal Aid 
Highway System _and exte.nsions thereof. into and thro~g;ti mui1ici- .'. 
palities," ruid ' ''in . eme,rgency construction OJ! secondary Of feeder 
roads * * ;*n · The Hayden-Cartwright Rct of 1934 (48_- Stat. 993) · 
authorized an additional $200,000,000 ·. to be apportioned· by _the Secre~ 

. tary· of Agricultur~ un,der the provisio~s , of _the . cited · section of th~ ' 
National.Industrial Recovery Act. Of ·this .. smn, _New Jersey r~eived 
$3,220,879. · One notabl,e ,provision of the 1934',act w~s that .not less 
than 25% of _the apportionment to ap,y State be applie~ to sec~:mdary: 
or feeder :roads. :· · , · 

. ~68 Includes $1,107,807 grant · of e~ergency funds, for Federal Aid Highway System 
work under the Act o~ December 20, 1930 (46 Stat, 1031). This was to be' repaid to, the 
Gov:emment over a period of five years; . beginning with the· fisi;al year 1933, by making 
,c!.eductions fro.m;'futu:re' apportionments: of regular Federal Aid, funds. This provision was 
repealed in 193.4 (48 Stat. 933, s. 14), · · · · . · . · , . 
. 264 Includes $1,657,733 grant of emergency funds fo~ ,Federal Aid Highway System work ' 
made under the Emergency Relief, and Constructioti Act of. 1932 ( 47, Stat, 709, s.: ,301), . 

' This was to be".reimbursed to· the Federal Government over a period begiruiing .with the 
· fisca:l year 1938, in the same .manner as the 1931 .emergency fJlnds. This proyision w.-1s. 

repealed in.1934 ( 48, Stat. 993, s. 14). ·· · , , , · . . , . ' ·"· ' · 
'. • 261 Federal grants-in~~id under the- National. ·Intlustrial Recovery ·,Act ·of· 1933 and· the· 
Hayd,en~Cartwri~ht Ac~ of· 19~4 · took the place of the . regular Federal i Aid grants. , 'See post. . 
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_ 1 .These were 100% Frderal grants requiring no matching by, the· 
s_tate. ~hebasis of ap~ortiomhent t_o theseverai ~tates w_as: seven-

\ eighths m. the same ma ner as regular Federal Aid . funds and one-
eighth on the basis of, po ulation. These two apportionments, totalling 
$9)566,918, . were placed to the credit of the ~tate Highway F11:nd, 
replacing the regular Fe eral Aid highway appropriations which we.re, 
suspended in 1934 and 1 35/66 

(C) Public W~rks' A minisfra-tion E,edera(Aid:, 
I 

· Ne~ Jersey received 2,846,925 in 19,38 and an adaitional $155,325 
in 1939 from.-the !edera~ _Emergenc! Administration of -P~blic Wo~rks 
(P. W. A.)· established lJEthe President under the authority of Title 
II of the ,Nat•i.·onal Indus .. rial Recove.ry ·Act_. .$13.8,658.94 .·of the funds 
allotted were c11,ncelled · .1940, leaving a balance of $2,863,591.06 
which was placed in the . tate Highway Fund.266 Under Federal law, 
P. W. A. ,grants to stal

1
tes cannot exceed 145% of the cost of the . pro::,::~:=: ?e:::1,,:e:~w;:t:yint::d s:::he dewle 

. from. W3i to 1940 und~rl~mediate consjderation~. ~t s~ould be noted 
that i~ 19~1 the ~tate :ecriv~ $379,668 for ~h_e ehmmat10n of ~azards , 

· . at railroad crossmgs, which sum was adnnmstered by the Highway, 
·n.epartm_ ent; $1,281,146 oflre?ular Federal Aid money, which went into 
' the State Highway Fund, bd $223,025_j for secondary and feeder roads, 

which,c for the first time, -Jas also handled through. the Highway Fund. 
, Counties "and municipalit~es ha~e not taken 'advantage of this latter 

type of Federal . Aid (which must .be matched dollar for . dollar), as 
shown by the_ balance. of .a~most · h,alf a_ million dollars carried· forward 
in that account. · The 194~ gr11,nt was the ref ore placed in the Highway 
Fµnd to be, used on Federf 1 highways' within the State. · .·. 

: 'The_·.· 1941 Fe·d.er. al._ g~a. nt_· .. · -in-aid- br.in..·g the to_ tal receiv-_ed. by the Sfate_. , 
smce 1931. to $40,545,150 6~, of which $29,037;894.66 was handled 
throµgh the Highway Fun and $11,507,256 administered by the High-
way Depai:tment. Total rants to the State· stnce the inception of 

' ' ·, ' ( 

· Federal Aid in 1916 equal $53,384,326.66. 

266 See Schedule i, page J69. 
) 
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. This ··combination of the- excess of: the . one-mill :road tax, motor 
. vehicle· fees an~ fines, the· mofor :vehicle fuels tax,• b<Jiid reve11u,es,' . Fed, 
eral ,grants-in-1:J,id, the bus excise tax,. arid• ptlscellaneou!:! reveuues• .. go 
to make up· the ,amazing and complex, thing known as the State High0 

way.· Fund. 267 . It· i.S the. largest of the Ill.any · dedicated funds that. turn 
the State's :fin~ncial picture into a tol'tured ~aze of :figures which only 
the initiate may ventur~ to ·negoti,ate.· . The Highway Fund itself is a-· 
jig-saw puzzle requiring diligence and patience to piece together. 
. Dedi~at'ed funds hav~· long )leen a favored d~vice· i~ the :fisc~1· affai~s 
of New Jei;sey. The ~tate Highway '_Fund is. first mentioned· ty .that. 
name in the 1931 ,act. providing for a: 'state budget system/68 put the 
idea of a dedicated fuiid for )1ighway purposes i.s thi;rty-:five years old. 

· Refereuce· has ~lready been. made to the · .1906 "fund· for· the. r~paii" of 
tlie improved roads throughout . the State,m69 .. , the 1912 State . Road 
Ftmd,210 the State Road Fund defined ·irl the 1917 act establishing the · · 
,State. Highway Department,211 and the 1927 act dedicating ~ertain 

. . . I ,· . . . ' 

. revenues to State highway purpqses. 2: 2 , The highway fund provisions·. 
· of the last-mentioned law still remain on the sfatu~ books (R: S. 

,. . . J 

.. 11,1). · · 

Th~ 1927 statute directed. tliat :tlle' following revenues be used for 
the establ~shment of the State Highway System· pursuant to the provi-
sions · of P. I;. 1927, o. 319 providing for t]:te r~vised road system: ( 1) • 
the balance· of the '1922) bond issue· of $40,000,000;. (2). the revenues 
from the two ~ent _per gall~n lllotor .vehicle: fuel!;! ~x imposed by the·' 
Legislature at. the same time that Oh.apter' 331 was passed' ( J;'. L. 1927, 
o. B34); (3) Federal Aid funds ·der1ved from tli.e Government under 

·. the Act of July 11, 1916; as amended;.· ( 4:) . revenues derived from t}le 
. registration. of motor vehicies and the 'licensing of drivers; iµ any year, 

~fter. ded~oting "the expenses of the Motor y ehieies Department; the 

· . ·2 ~7 \t should f~rther oe riot~d tha~ the total fonds qf tl,te Sta~e High~y Fund a_v~labl~ ._ 
yearly mclude · the balance earned forward from~ the previous year _as well as· an item of . 
depreciation of plant and equipment: See Schedule 1, page 169. · ' · · . 

• 268 f. L. 1931; t .. 142,. s. 18. -' This· ~ct was ~me of the direct re~ults' of the State Audit . 
,and Finance (Abell) Comniission he:/,r:irigs and . report made pursuant to Legislative' Joint 
,Resolution, No. 3, Session of 1929. · 1 

269 P. L,-1906, c. i13. See pag~ 4, supra. · · 
270 P. L. 1912, c. 396. ·. See page' 5, ~upra. . , 

. 271 P. L. 1917; c. 15, s. H See page 8, ·supra; 
(' . • ' . f . . 

272 P. L. 1927,. c . .331. See page 11, supra. 

'' 
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expenses of the Toll idge Commission; the alllounts , r~quired by 
virtue of, any law for township aid and cm~nty aid; the amounts · 

. required . for the . emerge cy fund and the aru.o~nts necessary for the · _, 
1,1p~~i> an_d mainteria~c. expense; administration,- engi~e_ering and :in-
spection expenses of th·. State' Highway Department";_ and '(5) the 
excess pf . the one:mil1 r ao, taxes: levied under the $4(),000,00Q• born;l 

. . ' ·- ) act of 19!22 and the ~0 000,000 bond_'~ct of 1927. . - . . 
( . . \. , 

.A more general, :but ess s~tisfac~ory, definition. of the State High- , 
·way Fund is set out_ in he ainendments to the· ~931 Budget Act,< no~ 
incorporated into R. S. :2~-20 ( i) : "All moneys now in the treasury 
of .th'e _S.t'ate or wJrlch her 0after sh;:i,ll be received into such treasury from 

'any anµ_ every s·ource. wh ch are d_edicated tohighway purposes, which 
'shall include all , reverni s fi'o:tn the motor fuel taxes and' the motor 

. . ' ' ' . ' . \. - ' . . 
· -·. vehicle license fees_ and es, shall be set up by the · State . Tr,easurer 

in a separate · fund to be 'kno"\\jl as the Stat0i , Highw~y . F.U:nd * * · *"273 

. . - . ·• - ·. , .' - . . J· .. 
The total funds availa le in the State: Highway Fund ·have exceeded 

. $50;000·,000 yearlY,- in th decade from i93,1 to 1940, except for 1933 
and 19S6 when' the _total fell' just short of' that amount.274 The fund. 
rivals the General State Fun,d in size. 1This means that tivo great 
funq.s exist side by ·· side n . the State;· one dedicated to hig~ways and 
a certain few related pu poses, the-. other tp meeting the needs• of all 

·· the ·remaining State ag· ncies. Appropriations . froil;l ,the . Highway 
Fund _never lapse'; all nexpen:ded' or uncommitted, balances, revert 
llack to the fund under he express provisions of the Budget Act.21G 

In sh,ort~ the fund is 'per ·anently dedicated. , 
' · ... ,• . . 

The abolition of , the tate -High:\v,ay Fund, as well as all perma-
nently dedicated fun~s; a d the payment·of all, revenues. into the 'gen-
eral State treasury, has en urged again· and again in the strongest 
po,ssib~e terms. 216 , · The _ :r comineridation • has been oppos~d, with the 
utmost vigor and. ing~nui y . . ·. . . 

273 P,. L. 1931, i:. 142, s., 18, as amended 'by P. L. 1933, c. 193,· P. L. 1933, c. "1-51; P. L. 
,1935, c. 36; P. L. 1938, C. 13. , , , ,· , 

· 27¼ See $che4ule 1, page 169. 
_ 2111 R_. S. 52.: 22s20 ( i); , 

· 276 National Institute 'of Pub ,ic' Administration. (Abell Commission) report, oft •. i:it., 
, pp, 15, 58 and 59; Princeton Su· ey repqrt,. op. cit., pp. 11, 39, 40, 44 and 46; Report of . , 
the Commissioner of Finance to th • •Govirnor, op. cit.,· New Jersey State' Chamber of Com-
merce bulletin, St.ate Fiscal Ref,p , op. cit., pp. 3 and 4. ' · · 

,/ 

__ I 
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9ne of the rallying points of the opposition has been the argument 
that the . Highway Fund is deri".'ed almost entirely from motor fuel 
taxes and motor vehicle fees originally earmal'ked for highway pm•-

' poses. They claim that these revenues · should contin11e to be ear-
- marked and kept separate .froni: all other. revenues. The gasoline tax 

was referred to __ as "sacred mon~y" by the President of the State 
Freeholders' Association: and the State Farm Bureau during the course 
of the hearings on the 1940 Glickenhaus bili mentioned above. · :f!:e 
spol{e of the Highway Department as being "a department unto itself," 

. and expressed the fear that if a single treasury were created, cpunties 
and munic:;ipalities wo_uld have to engage in "a grand budget scramble" 
with other State agencies in order to get thefr •road funq.f!. 211 · 

The State Highway. Commission, answering the findings and recQm-
mendations' of the Princeton Survey, .recommended that motor vehicle 
fees and gas tax funds conttnue to be dedicated to highway purposes 
by the Legislature. 21~ · The American Petroleum Industries Committee 
has consistently and openly oppo~ed · abolition of dedicated highway 
funds oveF · a period · of years. , It .maintains that motor vehicle and 
motor fuel __ taxes are levied, on the theory . of benefit to the highway 
userf:1, and compares these revenues to special trust funds to be spent 
only on' highw;:tys. 210 The· National Highway Users Conference has 
also carried on a campaign for dedicating motor fuel taxes and motor 
vehicle fees exclusively to highway purposes. 280 

\ (~- , 

Those. who champion the dedica}ed highway 'fund-highway officials, 
local government officials; farmers' organizations, the automobile and 
petroleum in<'lustries, · dealers'. in highway materials, road contractors, 
· and piany others ( in all, a · very large and influential group by any · 

,-, standard)'-concentrate their fire ori the evils of what they call "diver~ 
sion." One g~neral treas~ry, they· say, · means tha~ funds collected 

211 Glickenhaus hearing, op. cit., pp. 54 to 63. 
278 Statement by the State Highway Commission on the Princeton Repor.t, January 30,-

1933, typewritten manuscript, N. · J. · State Highway Department; Recommendation No, 7. 
·•27.9 Tax.Econoniics Biilletins, Vol. IV, No. 3; June 1939, and Vol; IV, No. 11, February 

,1940, (New Yor15), Amt,rican Petroleum Indus;tries Committee. 
280 De,dicration of Special Highway Revenues to Highway Purposes, (Washington, D. C., 

1941), published by the Conference, presents a complete brief fo~ the dedicated fund. ' _ 

. ') 
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from highway ~sers mJ
1

y go to other ~vernm,enta; purposes. Thil! 
will result b:1. all sorts o dire cqnsequences, ranging from roads falling 
into disrepair and defen e roads going unbuilt, to double taxation and 
the encoura. gemei:tt_ of hith~r t~xes. 281 Those behind ~he. movement to , · 
preserve the dedicated, highway ' fund urge .. constitut10nal amend-
ments to effectuate ,that · nd. 282 • · · , . · . · 

. ' ' I I . ' ' 

A few of the argum,nts advan,ced for a dedicated highway fund 
have some merit to, them, especially in the cas.e of a St:1te whi9h has 
n,ot yei;, completed the 4J.ain web of its highway system, · Such' are 
the States of the Middle~est, West and So~th, with their wide areas, 
predomi.n.antly ru~al pop latio~s,. and.· road sy. stems projected at a rela-
tively late date. New Je sey does not belong in their category. , 

' . '. ,·, 

• Most of the reasons atlvanced for the dedicated highway f~nd lack · 
a valid basis and are wthout essential merit. They are strictly the 
arguments of special, pl~aders who' are only too, ready to disregard 
the fundamental real~tie~I of the who,le issue. , . . . · \ . 1 

Th~ Princeton . Survey! report put the ~rgument· against dedicate~ 
funds. m perhaps its strop.gest form: alt.· is not proper _that any unit· 
of government should lf1Jie to itself alone. Erach dne f,s a part of a 
vast machinf ov,er(fting f~r the benefit of, the_· people as a wliole. It· is 
unthinkable that any agqncy should be, allowed to spend all . it can 
collect, while another a~ency, relying upon specific appropriations, 
starves its _essential · srrvjjces. ·· Only by the merest accident .can' the 
needful expendi~ures .of a\ department coincide w.i,th its receipts ~rom 
particular fees or fates. 1. T'he single. tac.tor in determining what a 
deprarrtme"lit .. i~ to. be allowbd .. to. ,'spend should be the public value of its 
services." -The system of ~ermanently dedicated funds may have been 
reasonable in some past I day,, ,but its continuanc~ "has become an 
illogical. if. not impossible I policy.mss 

281 Ibid., pp. 3 and 8.' 

282,Constitutional amendments dedicating special motor vehicle taxes to highway pur-
poses have, been adopted in eleve States: California, Colorado, Idaho, Kansas, Michiw,m, 
,Minnesota,. Missouri, Nevada, New Hampshire, ,North Dakota,·· South Dakota. 

288 Op. cit., pp. 1.l anq 192. Itlics supplied. 
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As .. long rts dedicated. funds continue,---particularly one the size of 
the State Highway Fund-a unified system of ex:pe:q_diture control can- · 
no,t be achieved. Their existence breaks the. financial .resources of' the 
State into a series of self-contained comp~rtments, so that'it · becomes 
impossible for the State to "mass its fiscal resources and direct them 
to points at which they are most 1needed.ms~ · 

One . recognizes, of. course,. the existence of the constitutional p~ovi-
sion requiring the Legislature tq specify the ways and means by which 
· the principal. and inte~est of S.tate b,::mds are to be rti.et. 285 In this 
sense, and to this extent/ it is impossible to avoid a certain amount. 
of "dedication" of revenues. But beyond that the whole system of . 
dedicated, funds is open. to attack Such ·a .. system·means.· that.' State. 
money is. held in escro-r, . beyond ful~ . control of the Governor and the 
Legislature. It . means the fragmentation of the · fiscal program, and 
policy. of· the State. · 

. One naturally assumes. that when · motor vehicles fees and motor 
£~el , taxes are·· collected from highway users,. a good . part of. these · rev-

. enues will . go for highw~y purposes. But. · this does .. hot mean that .. 
· such revenues must definitely and irrevocably be dedicated .to the State 
Highway Fund, where they .will relllain completely segregated from 
the rest of the- State/revenues. An. appropriation for the ·highway 

· rieeds, of the State can quite readily "be related to th'e revenue deriv~d 
· from 'the object· that it s'yrves~ without, an inflexible law permitting 
no ;other use of that ;reven:ue."286 

The, ·N~; Jersey Legislature has · been faithful· to 'the. State. Highway 
Fund ,after its own fashion. 1.It has. annually dedicated revenues from 
motor ·vehicle fees, the· motor . fliels· tax and other sources to highway 
purposes, and then unhesitatingly, proceeded t,o appropriate .very large 
amounts of these reve:q_iles having .no relation whatsoever 'to· the high-
way £unction. A review of these purposes and the amounts appropri-

28'lbiit. 
28r; Constitutio.n of Newje,rsey,Art. 4, s. 6, par. 5. 

286 New. Jersey State Chamber of Commerce bulletin, op. cit., p. 3 . 
. ( 
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ated during th_e past decfde (1931-~0) is of)nterest at this point. They 
are :281 I· 

. · · . 1. Debt service on fl0,000,000 bond issue for the 
construction of .~tate institutions2,88 • • • • • • • • • • · $ · 3,906,622.oO , · 

2. Debt ~ervice on $~,000,000 bond issue for aid~ to· 
- school districts i~ paying teachers' salaries and 

th I t . 288 • ,. 615 000 00 o er curren e~p nses .. · ... d ••••••••••••••• , • , 7, , . · 

.3. Debt service on twp bo~d issues of $20,000,000 and 
$5,000,000 for relitf of the unempioyed288 • • • • •• • .26,330,187.50 

4. Appropriations )to !the General State Fund...... 5,519,000.00 
Q. For emergenGy re~ief289 •••••••• , • • • • • • • • • • • • • • • 36,106,130.50 
6. To the Departmentof Commerce and Navigation, ' 

·· in · excess of the · mandatory appropriation of 
$90,000.00 annuall . , . . . . . . . . . . . . . . . . . . . . . . . . 1,193,250:00 

The total of these aip~opria~ions is($80,670,190.5~;. In the years 
1. 936 to.· :J-938, inchisiye, ~he appropriations .amou. ;nted to ove.r .25% of 
the total .funds availabl. to the State Highway Fund; in 1939 to 
almost. 22%, aiid in 1940 to slightly over ,16%. . . . . c: •·. • 

, ·. In 1941 appropriatio~s wei,e ~ade for all of the purposes set out 
in the table above except [ emergency relief, and totalled $11,572,271.62, 
or over 19.5% of the totaf funds available to the State Highway Fund. 

. I , . • 
• , 2s7 See Schedule 2 A,· page 188~ · 

2ss,Total am_ortization and in e.rest req~i!ements for the b. ond issues m~ntioned· in, (1), 
(2) and (3) will amount to $1 ,325,750, $8,662,500 and $29,387,500, or, a grand total of 
$56,375,750.· Ne.w.Jersey Sta .. te Government, op. cit., State serial bond schedule, p. 83, .and see 
p, 348. Shoulq the surplus' from the highway extension. sinking .fund and the revenues derived 

. from pari-mutuel betting be insufcient to meet the debt service ,of the 1939 bond issue of 
$21,000,000 f~r relief (see p. ~751· and foo~note 250),. rj10tor fue! ta~ revenues would have 
to be· appropriated for the purpose. There 1s a probab1hty that this will happen: How much 
will be req. uired cannot b. e predicte!. The result will be an increase in total appropriations £·.or 
other ,than highway purposes. · · . 
' 289 Net figure,. In 1935 and 1 .36, a. total of $12,102,437 was appropriated f~om dedicated 
fumfs.pursuant to P. L. 1935, c. 6~.and P. L..1936, c. 26. However, there was a :l-epayment 
of $4,530,000 .from the Dorrance estate inheritance tax. 

• ' ',_ r , • '• / 

, r 
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Mention should also be made of the rather large sums 'that have.been 
aP,propriated for purposes looked upon by the Legislature and some De~ 
partment members as1 "related'' to hig:P.way work. The degree of. rela-
tion obviously varies; one need only ,.,consider the· grade Grossirlg elim- · 
ination work of the Board· of Public Utility Commissioners on the one 
hand and the, program of th.e Board df .Commerce and Navigfl,tiori. on 
the other. During the period from 1931, to 1940 appropriations ha:ve 
been made from the State Highway Fup.d to the following State agen-
cies : Board of Commerce and Navigation, $900,000; Free Bridge Com-
mission, $1,069,357.95; Bridge and Tunnel Commission, $2,991,178~39; 
State Police, $1,746,285, and Board of Public Utility Commissioners, 
$6,000,000, or a total of $,12;706,82L34289" Almost another million 

,, ', ' 

dollars was added to' this total in 1941. . ) 

In the face of all this one may well ask why. the :fiction of a dedi-
cated State Highway Fund sho~ld be kept alive.. The Legislature has 
by its own repeated action shown\that highway needs, ih the words M 
the Princeton Survey report, can ~'no longer be determined separately, 
as though the function of providing highways wer~ sacrpsanct and un-
changeable, regardless of the need for all other services of the State."200., 

The L~gisl~ture has been1 accused of inc?nsistency and, ,decepti~n in 
dedicating various revenues to highway purposes and Juen 'appropriat-

, ing these very funds to relief, inland wate17Ways, State institutions and 
. educational aid. It can escape (th.at: cltarge by taking the logical, con-
' structive step of abolishing the State Highway Fund and directihg that_ 
'an revenues now dedicateµ to the fund be paid directly into the Gen~ 

\ / . . ' ' 

eral State Fund .. From this single fuhd the Legislature would an-
nually appropriate such amounts as it might determine should go to' 
each of the State.' agencies after a careful study ,of their .needs and an· 
attending factors. There can be littl.e doubt .that in the case. of the 
Bighway. Depa.rtment, one of these factor~ is bound to be ,the amount 

. realized foom the revenues now dedicated to the Highway F\lnd. The· 
sum that will be spent annually by (he State on highw:ays wili in large 

. measure reflect the yield cfrom ~ghway user. fees aµd taxes. 
' ., 

The past decade has made it quite clear that modern · government 
has become too complex, its functions too numerous and varied, to · allow 

, , ,_ \ r ' I 1 ·1 . ,, 

, . I 
· 2soa See Schedule 2A,. p. 188. 

2110 Op. cit., p. 191. 
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of the continuance of a 19 • century institution lik!'l the dedicated' fri.ncf 
The only proper and soun basis fqr fiscal operations today is the single 
ge11eral State fund. 291 T elimination /of the State Highway Fup.d-
in fact, the elimination w erever possible of all dedicated revenu,es · and 

,' .· segregated funds-will la;y: the founda;tion for animproved administr.a-
. tion o{State fiscal affairs: Better blidgeting, a .more unified and effec-
tive. control of expeildit~rrs, simplified accouriti~g procedure, and, a 
clearer, mo.re complete picture of State finances, will be the result., , 

,'(....., 

, It is recommended that the State Highway Fund be. abolished and 
all revenues previously deilicated to the ·fund be paid direct,ly into. the 
general -treasury of the S ate. AU receipts of the :State Highway 'De-
partment· ( as, for example, from sales .of condemned property;. road per-
mit· fees, c~ll~ction · of cla ms, and high"\tay services), ,should likewise 
go into the. general State fund.. . Finally, all unexpended and uncom-
mitted palances of the De i art:rhent should lapse into the general treass 
ury .at the close of the fis al year. 202 • · 

· The State ighway · Department Budget 

From the recomnienda · ons for · a single fiscal year and one general 
State fund there inevitabl1 flows the reeonimendation that the expendi~ 
tures of the Highway D~epartment be included· Jn tlie regular State . 

·budget,. and in the annua · general Appropriation Aqt. Under the ex- . 
isting arrangement, the . · epartment presents a separate budget,. and . 
· appropriations for its work are ·the subject of a separate act. 

• I 

Highway moneys' were not included h1 the so-called State ~ud~et 
under the 1916 act •first e tablishing a .budget system for the State. 293 

. . / 

291 It has been observed that State laws. require municipalities to consolidate into one . 
· fund all municipal-purpose. tax re eipts · and other revenues. What is ,good for municipalities 
· · should be good for the State. . .J . · · , 

' ' ' 

· 292The Department_has for any years followed a p6licy of earmarking large sums for 
the acquisition of rights-of-way a ong approved routes so that funds may be available when 
the property is acquired by agreelnent or ~ondemnation. , The policy has merit' but it is to· 
be noted 'that the funds are not committed in the sense t;hat they are covered by binding · 
agreements., It is possible to car., earmar~ing too. far, as, for ·example, where it was orig-
inally contemplated to construct route and nq further action has been taken for years, if 
the project has.not in fact been ab ndoned in the minds of the engineers. Accordingly, these 
"co·mmitted" · funds should· be care ully examined from time t6 time; those not covering tracts 
about to be acq~ired· within the reasonably near future, or, property. ,under condemnation, 
should be lapsed mto the general easury. · 

''1 ' , 

. 298 P. L . .1916, c. 15. 

i 
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The budget message that the Gov~rnor ·was required to .. seµd to · the 
· Legislature each year contained no refer~:p_ce · to highway expenditures. 
Th1;ise were budgeted exclusively by the Highway Commission, without 
E::x;ecutive che~k or legislative approval., The Abell Oo1IlilliEision 1:eport 

_of· 1930 criti~ized the entire arrangeme:rit fo _ recominending a . complete 
revision of the budget Jnaking procedure: .. .Among o~her things; it was 

\. , ~-· • 1. •· ' • I \ • • • • ' I proposed that all agencies _anji all funds of the State government .be_ 
budget~; "highwa,y expenditures should be in,cluded in the budget 
presented by the Governor tO: the Legislature; otherwise some $30,_-
000,000' of tb.e' State's l;lJl]lual expenditures are unaccounted for in the 
:financial plan."29"' . . .• • . · · · ·· . . · , · ·. · • : • ' ; 

. . , ... . ' ,, ' . . 

. One of the direct results of the Abell Committee investigation was _' 
the e:riactment'of P. L. 1931/o. 14~, providingfor a budget system -di-· 
r~cted by a State Budget Oo:niinissioner. appointed by the -QoverIJ.or. 
State agencies were required to file 'their requests for ap.propriations . 
with the State B\udget Commission.er on for:ms to be furnished by . him. 
He would certify, and transmit. these requests, with his :findi:µgs, com- ' 
men ts .. and. recommendations thereon, together with a .. report of the 
, :financial condition and operations of the ·s~te (as of June 30 last: pre-

. ceding) prepared· by ·tJie Comptroller,. to. the Governor :on or before 
December 31. · After examining_ and. considering the requests for appro-
priations, ·as wen as the -:findings and recommeI1-datiqns of. the J3udg~t 
Oommissiori'er, the Governor :wmild ·formulate' his budget recommerlda- , . 
tions' and transmit them to the Legislatute fu a budget messEi.ge which . 
contained . certain required information. The· ;Legislature wo_uld. then·, . 
proceed t9. consider the hµdget message and finally pass the annual ap-
propriation bill. , '· · . · · 1 · 

. I ' 

The S-t;ate Highway Department managed to keep itself out of this , 
. revised pattern. of · budge~ proced_ur'1. . All that· the 193~. ·act required 
_ of it was that the State Highway Oommis~iqn .ahnually submit a report 
of the. work, operations and financial,condition of the Department for 

. •. . . . . ' . •' . '• . •. ( 

· _the current year (p:r;oJected to· December 31.), directly to. the Governor 
o:n or before December· 1, ·At the same time,. the Commission was also · 
to submit 1:1, schedule of the estimat~d anticipated revenues available 
for 'highway: purposes during the. ensuing calendar year, fogetl;te:r; with . " 
a schedule an('j;>'rogram for which it proposed_ fo expend_ such funds:, 

.·.,,.; ;, 

29,"' National Iristitute of Public Administration report, ,op. cit., pp. SO and 263 . 
. , \. r • • • • . • .. ' . . ' 
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drawn up ~ccording t,o purposes, routes and sections'. of routes. The 
. Governor was to .review ·ie schedule of 'anticipated: reve:p_ues ind the 

program, a,,nd upon his ap · roval the, program was. to become the estab- . 
· lishe~ program for State. ighway work for..the nex:tcaiendar year,· ~d 
. control the administratio . of the funds. The Governor was required . 
to include a synopsis of tte. Highway Commission's: revenue1s, and the · 
schedule an. d. pro. grant .th. a.·· :iie ha.d approved, in his ·budge.t message., to 
the Legislature. 295 · . · · . . . . . . 

· Under the .1931 act, herefore, neither the e4pendit~res nor the 
reven~es, o·.f the Highway·tj.·e epa. ·rtmen.t were inclu. d .. ed int~~ Sta.te'budget, · 
and this despite the anno~fced intent of tlie act, which was "to provide 
for th. e budgeting or ,sch~d,ulin.g of all .state re. v~n11-es a.nd expendi- · 
tures.m96 The Governor Had about one month to analyze and approve ' . 
a. highway program ":hie~ had involved as much as $40,000,0010 in re- . 
,cent years. · The Legislat~re,. whose action. hai:; always' been deemed an 
essential part of a good budget system, was by-passed entirely. All it 

. received was .the s,ynopsis )contained. in th~ Governor's. budget· me!3~~ge: · 

The Department still maintained its independent position, with its 
separate fiscal yearl, its dehicated funds, and. its separate budget. ' It is I . . , . . . . . 
true that the 1931 act g've the ,Governor some :financial superv1s10n 
over 1the ·D .. e:p~rtment where he .had had n.one before,. but. the contro,l 
was. only partial. . · . · · . · . . , 

I • I . , . 
I , . , • • • • 

The Princeton Survey report called attention to some of the weak-
nesses .. of the 1931. Budge Act,· p,articularly in the pI'ovisions relatrn:g 
to the'· Department; and ecommended a single budget for all State 
agencies. Like other· bud ets, t:he highway budget ·was to. he . submitted. 
to the Governor 'for · tran missioii to the LegisJ/ature and be effective 
only when appro~ed by' t . · t 1:>ody:297• · · 

The Department oppos d this recomeridatio~. Answering the Prince-
ton Survey report, the State Highway Commission ,ndicated that the 
1931 Budget Act provisio1 s were O adequate to meet the situ!l,tion; the 
synopsis • of highway reve ~es and of the approved scJiedufo and pro-· 

29'5 P. L. 1931, c. 142, s. 18. 
29a p; L .. 1931, c. 142,s s. 1. · 

. :i9'i Op. cit,, pp. 16, 39 and 192. 
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gralll contained. in the Governor's h11dget lllessage gave the Legislature 
the highway budget for the year.2?8 

The Princeton. Survey recommendations regarding budget procedure 
found partial r~flection in several a~endments to the 1931 Budget A.ct 
passed by the Legislature in 1933. · The intent of the act was now de-

. clared to ,be '"to provide '1'or the budgeting of all '.state revenues and 
· expenditures, whether or ;not they .involve free treasury funds or' pre-
dedicated funds." The ultimate purpose was ''to afford' legislative con-
t.rol over the expenditure of dedicated :f'.unds as well as free treasury 
funds, ,and to provide a comprehensive budget of all State, funds.m99, 

The State Highway Commission was required to submit a schedule of 
estimated, anticipated revenues available for highway purposes <luring 
the ensuing calendar year, as 'well as the schedule and program for 

' which it proposed to expend such funds, t.o the Governor· before Octo~ 
ber 15 annl!ally. After reviewing this material, 'the Governor was to 

, formulate his budget recommendatio~s and submit them to the Legisla-
ture at the same· time that he .submitted the regular budget message 
. for the other State ag~ncies, The Legislatu~e was then to pass a sepa-
rate appropriation act, to be known·. as the .State Highway Fund Ap-
propriation Act. 300 • 

The details of Highway: 'Depart~ent budget procedure will be con-
sidered' shortly. The· in:miediate ·o~servation to be made is that the 
19$3 amenqments, representing a long step forward in State budget-
. ing, still failed to do what seemed s9 clearly indicated. Instead of re-
quiring Highway Department 'expenditures to pass,through the regular 
State budget, the Legislature authorized the creation of an entirely 
separate' i;i,rrangement. It would seem that the Legislature would have 
·seized upon the opportunity of setting up a simple, unified State budget I 

' / f I ' 

system. Instead, it gave its blessing to one of th~ strongest of all 
<livisive forces in. State fiscal•. affairs-a, separate highway budget.' 

Tho~e who have had to work ~ith two 'different budgets have con-
sistently advocated the, need. and advisability of a single< State budget 

- - , ' ' 

• 298 Statement by the State Highway Commissi~n on the Princeton rep~rt, op.' cit. · 
' , ' . I 

299 P. L. 1933, c. 293, s. 1, amending P. L. 1931, c.142, s. 2. R.,S. 52:22-2. 
soo P. L. 19p, c. 1193 and c. 451, amending P. L. 1931, c. 142, s. 18. R. S.,54:22-20. 
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and a single approprfatio acU01 Such an arrangement is possible 
even with· the continuanc1of dedicated funds,, as witness the expendi-

.. tures .. for. e~u.· cational p·.urp .· $es fro.~. r~ilroad tax.• reve1m. es,.: m. a.de, i~, ac-
cordance with the general ApproprrnJton Act. If t:qe Legislature 1s to 
carry out its announced p 

I 
rpos,e, of providing "a comprehensive budget 

of all State funds'.' 302 it 1~hould carry to •.a ~easoned c_o;n.clusion the 
, budget . system started ovel. a · decade ago and improved m 1933. One 
budget and one appropri tion bill covering -all revenues and aU ex-
penditures for the same fi cal year will at last give"New Jersey a basis 
for operations that will et the requirements of fiscal administration 

_,in the modern State. 

_. . .,• The Annual B dget and State .Highway Fund . 

_- Under i:,e J3ndget Ac~I :::::::ti:n:\he StaOO }figh~y Com-
missioner is required to ~ubmit the following to the Governor on or _ 
before October lo of ea~h1 year :303 _ ·. . / _ _ . 

1. A report of fhe work and operations and ;financial condi-
tionof the Highwalf Department fdr the. current calendar year, 

. (projected to December 31); including an itemized report' of 
county and townsliip allotments and , commitm~nts under the 
State Aid program in such form and such detail as the Gov-
ernor r:equires. ' ,, 

2 .. A. schedule pf the, estimated anticipated revenues avail-
able for highway iurposes during the• ensuing . calendar ye3;r. 

· The .several items c<;>mmitted to the State Highway Fund which 
are dedicated to a ~specific purpose before being made part of 
th. at. f. und, . a·. s. w. ell a · fund~ J. o. be m.ad.e a .. v· aila. b. let.:hrough th.e. sale · of bonds and all un pproprrnted balances, must be tabulated and 

. shown as the total. esources for the support .of ,the Department 
. schedule and prog:rfm for the calendar year follo-wing. . , ·. 

3. · The schedule and program for· which. the Commis~ioner 
· . proposes fo expend or, use such funds f<;>r the ensuing calendar' 

year, setting out th dedicated fund items and the generai fund 
1 1, items separately1 a cording to purposes, routes and sections of 

• ·, ' • I 

,I . - • , : 

301 See, for example, the stat ment ,by State Comptroller ~rank J. Murray in the course 
10£ the Glickenhalis nearing, and he report of Commissioner of Finance Lewis. Compton to 
the Go~ernor, op. cit. · I · · ·· , · . · . 

· 302 P. L. 1933, c. 293, s. 1; R. S. 52:22-2. , · . · 
30BR:S. 52:22-20.(a); (b) an (c). ' · · ' 
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routes. . The program may include alternate projects to be sub-
stituted for those in the program should it be found impossible 
or impractfoal to construct or carry out any one or more,of the 
projects in the original program. · 

The report, schedul~s and programs are· prepared by the Highway 
Commissioner .in ,cooperation with the Chief · Auditor and Accountant 
and the State Highway Engineer. Projects·· listed in the construction 
· program include· 1 those which . are most needed or for which. there is 
the greatest demand' from interested areas of the State. , 'A complete 
program of alternate projects is regularly presented. . The :figures fqr 
anticipated revenues prepa.red by the Chief Auditor and Accountant · 
are very . carefully gotten together and lean toward the conservative · 
side. ,Actual. revenues invariably exceed his. estimates. 

Upon rec~ipt of the indicated information, the Governor, th;ough 
the State Budget Commissioner, , reviews the schedule of. anticipated 
,revenues and the pr9gram submitted by the Highway Commissioner 
and formulates his budget recommendations.303a .He ,also has before him 
at the time a report made by' the State Comptroller to the Budget Com-
missioner on or ·before October 15, showing in detail .the :financial con- .· 
dition and 'operations of the State,· including statements of revenues 
and expenditures for the ,last.preceding :fiscaf year, estimated balan.ces 
as of the close of the current :fiscal year, and estimated revenues avail-
able for the ensuing :fiscal year, not only for the free treasury funds 
but also for the several dedicated funds. 304 · 

. The' Governor transmits his recommendations tO the Legislature at 
· the same time that, he submits his budget message dealing with the 

other State agencies, on the third Tuesqay of January in each year. 305 
. The rec01pmendations are .. for the calendar year in which the budget. 

message is submitted, • and must be in substantially the following 
form·:3os , 

· 303a The Legislature transfer;:ed the sum of $3000 in 1941, from the State Highway 'F11nd 
to the General State Fund toward the salary of the. State Budget Commissioner for l;lis assist- · 

.. ance in,preparingthe Highway Department budget. · 
304 Pursuant to R. S. 52:22-8. . . 

. . ' ,. , :· . l, . . - r~ . . .. '-

305 The budget message· is submitted on or' before February 15 in such years as the Gov~ 
ernor'is inaugurated. 1 If.. S. 52:22-11, as amended by P. L. 1941', c. 407. ·' . · 

- ' < ,. • • ' ,-· ' • ' 

306 R. S, 52:22-20. (d). The mamiatory items (1), (2) and (3) are "for the purpose of 
· • statistical information only and not for the. purpose of being included in the appi:opriation act' 

provided for in . this section.,1' · ' / · 
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Reve'l'I/Uies: 
.A detailed sche uleof revep.~es anticipated to be available .for 

1the State Highway Fund .for .the .calendar year. 

Miand~tory JJedioat!o,ns: , , , ' , . 
1. Debt servic. : interest,, sinking fund and principal pay-

ments of any State bonds issued, payable from revenues derived 
from the motor fue s tax. I ' 

I 
I 

2. State Aid projects, which shall include the following 
<items : . · . . . , J •. . . , .· . ·. . . · . . . 

FiI'st : , $6,000,000 for the construction, reconstruction, 
· · maintenan'.ee an~ repair, oper3ttion, policing· and lighting of 

county roads an(jl.. bridges, and for the payment of principal 
and interest of pbligations incurred for any such purposes, · 

, and for the extef,sion of the county highway system under a 
formula I based' o , the· ratio qf the population, county road 

· mileage and area of ~ach county to. the total population, county 
road mileage and! area · of the State;807 1· • •• • · 

. . , I. ·. . . ·.• . 
. Secorid: $2,625.,000 to be spent pursuant to R. S. 27.~15-1.808. 

. . I . . . .· . ,. . . 
Third:• $735,@00 to he spent purs11;ant to R. S. 27 :14-1. 807 

· Fourth: .$52d,ooo to1 be ,spent. pu~suant to R. s. 27 :15c10 
.·to 13,30s . .· -, . ' . . , . . . 

· .. Fifth: $90,0~0 to,the Board of Commerce ~d Navi~ation, 
for the construction, ·reconstruction, maintenance and improve-· . 

· ment of inland "1-aterways, as provided by R. S. 54:39-74. 
. . Si~th :- . The mount required. for. the State Highway Sink-
ing Fund' as prov:· ded by the 1922 act author;izing a bond issue 
of $40,00f),OOO d the 1927 act authorizing a bond issue of . 
$30,000,000, for t e budget year;309 ·· ·. . .. , · 

. . . 
. . ., , , \ 

3 .. · Reimbursem nt to counties and munieipalities due in. the 
budget p~riod unde ' c.onsideration, for obligations incurred there-
tofore.810 · · · 

307 See footnote 142, p. 107, pra. ,. 
308 Seefootnote J.43,p. 1,07,, pra. 
809 P. L.11922, c. 262 and P. L 1927, c. 181. 

I . • 310 Incurred pursuant to the· p,-ovisions of R. 'S. 27:9 and 27:J.0. See· p. 39, supra, item 2$. 
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·. AppropriJtions: : 1 . 
4 .. For the administration and operation of ·the'. Department' . 

. of Motor. Vehicles and. the Motor Fuel Tax Division· of the State 
Tax Departinent. " ' · · 

.5 ... For. the administration, engineering, ':irispectfon and" ad-
mip.istration.costs of right-of-way fur the -State. Highway System. 

6. Fo~ the constructi~n. of the S.tate Hfghway System,! 
. .. '· 7. . :Wor the purchase . of plan:t and eq~pinent of the'' State , 

Highway ·Department. · · · · · · , 
-s. _For Jhe purchase of rights-of-way for the. SU1,te Highway 

System. · · · .-1 
I 

9. , For the maintenance of the State Highway System. ·I· 
10. For the administration and operation oi the Delaware · 

-River Joint Toll Bridge Comm,ission, and ,the maintenance _of 
, .free bridges, inc\uding' improvements. ' 1 •• 

'. \' 

.Th~ Governor;s . recc:imni.endations ~~-. tb' appropriations . for· items· 5 
to 10, inclusive, are made in a lump suni for each item: However, in 
con:nec~ion with his. recommendation for item. 4,, he . .is' required t6 sub-
mit to the Legislature the same detailed bUcdget request as· he must: 
render for other agencies of the State gmrernment under the provi~iqns' 

· ·of the Budget _·Act.811 

. I ' , . . . • ', ... •'. . . ,• 

The Governor's tecominendations. are taken up l:>y · the Joint Aippro-
_.· priations Commit~~ of the ~egislatu~e.812 ·. During. the past fh~e ~years 
this Committee ,has, by c~nserv~tive e~timate, devoted. over ninety h~urs 

. annuilly to hearing~-· on the appropriations. requested by State agencies 
• . I , • 1· "I ! ' ' ' 

included in t4e gen~r;al Appropriations Act. It ,has given· .no more than 
three hours, and' sometimes -a: ~eat deal less, to .. hearings on State · .. 
Highway Fund appropriations; . The Highway· Departrn.ent is repre-' . 
· seri.ted , at this unusually ~rief session by the Highwa! Commissio:µer; . 

· mR. S. 52:22-2q(g) .. 
3 i2 The Com~ittee also has before it certain relevant schedules included in the Governor's 

. reg,ular budget· 'mes~age relating. to the other State agencies, submitted. pursuant to · R. S .. 
52:22-11: These include an. estimate as of" January' 1 of the amount of each of the several 
fonds dedicated to higp.way purposes; an-. estimate of the anticipated re-venues of each of 
these funds for the budget year under consideration as well ·as the actual amount' received 

· from each source during the_ last completed fiscal year and. an_ estimate of the r·evenue from . 
each_ source for the current year; aµd similar sche~ules covering f eder,il Aid funds. ·. , · 

I •. 

-i' 
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Highway Engineer, Chi· f Auditor and Accountant, General Solic:i,tor 
and several of the Divi ion heads, who are prepared to 'give the com-
mittee any further info II mation desired and to answer all questions. ' 
The State Budget Commissioner, who 1\.as previously reviewed all of the 
figures and the program~·n detail,, is also present.; . · . 

... The fact that these 0, cials have given a great deal of time before-
hand to the preparation and study of the. State Highway Fund, budget 
is hardly' a· substitute fo ', a careful review by the Joint Appropriations 
Committee of all the d~tailed items contained iii. that /budget. The 
amou.nt involved. is. fullylas .. m.uch., •as th.e. total a. ppropriatfons .. ·.from. ·t.he 
State Fund. 1 It is to be observed that the Department of Ii;istitutions 
and Agencies, whose bu, get is far less than that of the Highway De-
partm~nt, receives a gre It deal more o~ the Committee'.s time than does 
the Department. It is impQrtant, 'both for tp.e Department as well as 
the public, that t· .. h•. e Hr.ghway .Fund.·. a ppr. opri1;tion re.que~ts be t.hor~ 
oughly examined.. 1 The , oor of the Legislature . is admittedly not the 
place for this. The pla, e and the time are I the hearings of the · Joint 
Appropriations Committee. It is felt that more thoroughgoing hearings 
are in order, if only to bstablish the validity of the highway program .. 
It, is t.he~efore reco. _mmei1ded t .. ha. t future co~ittee. s devote m. ore;.tim. e 
and detailed attention .t · the budget of the Highway Department.. , 

' ' . . I 

The Budget Act spe 'fically requires that the Legislature shall "by 
separate appropriatidn ct which shall take effect on the first day 9f 

;:!:r~/;::edS~e it:rJ::~;e;!n~n ;;;!o::i:ii~:n~c;,!i~~p:!~~ia~: 
in lump sums t:µe amoun~s required for items 1 to 10· above.312" Legisla-' 
tive action is taken after 'the bill has been reported out by the Joint• 

'Appropriations Committre, ' ·, ' , C - ' 

Pending the enactmtt of this bill, the Highway Commissioner is 
.... autllorize~ to spend _sue sunis from the Sta;te Highw.;1y ·F.und as .. are 

necessary, for the mamt .ance of the State Highway System, not to ex-
ceed the amount spent f or1 that purpose during the wh,ole of the pre-. 
ceding calendar iYear. He ;may . also spend for the adininistration of 
the Department a sum· ~qual ,to, but not exceeding, the amount, spent 

. fo·r.• simi·l· ar purpose~ dufing th.·~ sam·. e .p(lriod _in th~ :preceding cale.~dar 
year. However, he 1s n9t permitted to e:t;1ter mto any contracts for new 
highway const,'ruction 14til after th(:) State Highwiy Fund Appropria-
tion Act has been passed and is in effect.m• . · · · . 

, si2a R. S. 52: 22_:fo (g). 
\. ' 

( 
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No money ,may be withdrawn from the State Highway Fund illlless , 
included in the State Highway Fund Appropriation Act, except for 

. the purposes enumerated in items 1, to 3 under "Mandatory 1Dedica-
tions" above, or for. further grants to counties and municipalities for 
road purposes' or for the payment of interest or principal bll reimburse- ' 
went obligations incurred for ro3rd purposes: By express reservation. 
of .the statute, money may be withdrawn from the fund to pay the' prin-
cipal or interest of any bonded indebtedness of the State, or for si:g.k-
ing fund 1purposes • on any bonds heretofore or· hereafter issued by the 
State, or for sums appropriated by the Legislature for the. collection of 
the motor fuels tax, 313 · · 

i . , 

The appropriations .. contained in the State, Highway Fund Appro- · 
priation Act control the program of' the State Highway Department 

. fc;fr the calendar year. Whenever the G:overnor is convinced that there 
is ,extravagance, waste or mismanagement, he may prohibit and enjoin 
any· expenditure or future expenditure•. under any appr()prfation and 

·· prescr,ibe the terms on which such expenditure may be made, if at all, . 
by _executing an order to that effect and serving it, on: the duly au-

. thorized request . officer ( the Highway C,ommissioner) of the Depart- . 
ment. A certified copy of. the order must also be seryed upon the 
Comptroller and the State Purchase Colllmissio~er, ,whereupon. it im~ 
:µiediately becomes . operative.. Thereafter any expenditures under the 

· appropriation are limited by the terni's of the order. The Governpr ' 
may make such further orders in the premises ,as he deems necessary · 
or advisable; these .orders· become operative when ser:ved in the manner 
indicated. 314 · 

'J'his power has been exer~ised only oµce in the case of the Highway 
Department sirice the passage <:>f the Budget Act~ By Executive Order 
No. 1, dated June ,24, 1941, Governor Edison prohibited and enjoined 
further expenditures fro.m certa'in appropriations to the 1Department · 
contained in the 1941 State Highway Fu°:d" Appropriation Act, 315 and 

. any and · all unexpended balances and uncommitted sums in these ac- · 

31s R. S. 52:22-20 (i). 

•· 314 R: S. 52:22-20 (j) which gives the Governor the same power over appropriations to . 
the State Highway Department as he was given over other State appropriations u.nderthe 
provisions of the Budget Act, R. S. 52:22-18. ' · · · · 

3,15 P: L. 191-1, c. 141. 
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c~unts; until th~ State H" ghway Oomntissioner had fully performed the 
condition~ set out in the rder. 316 In the meantime, expenditµres frqm 
the acco'unts indicated a d · any necessary commitments and contracts · 
were to be 'made only otl the written approval of the S.tate Oo•s-
sioner of F. ina~ce, except khat in case of a cata,strophe or ~n emergency 

. re~ultin~- in damage -to rpads and bri~ges ·.the ·Highway Oo~miss_iori.~r 
might proceed ,to spend no more than $50,000. The order 1s still m 
full force and effect,' and ~as not been modified: , · . · . · · ·. . 

· · . By · another provision: of' the Budget Act,· i:µe Legisl~tur~ h~s p;o. 
vided tha,t "in order to m intain a reasonable d.egree of :flexibility''' the 

. , I . ., , 
State .Highway Commissioner may,• "witp. the approval. of the State 
House Commission, tranifer funds from one item to another whe:re 
such acti~n seems to be i the best interests of the State and will tend 
fo the economical operat~ n of theS~ate Highway Department."· But 

ncd,te' ill a' p .... propriated.· f. or· .. t•.ny per,manent 'constr~c. tion'' .imp,.r'. o .. vem_ent' ill .... ay_ .. be 'transferred to. any ad inistrative item.317 . An examination of the 
Annual Reports of the D partment' shows that transfers _have not peen 
trnduly large or frequen, · in recent years. They seem to · have .. been 
limited to actual needs a-rising within the Department. One of the 
largest ;was a transfer i I 19·38 of $297,0.00from various ite~s ,to the. 
purchase of plant fl,nd eq ipment. This item was budgeted _at too low 1

• 

a figure from 1938' to 940 incl:usive, requiring intra-departmental · 
transfers. 3i~ · · · · 

The Budget Act also . ave the Governor the P,owe,r to inquire into .. 
and investigate' the oper tions and administration of any department 
or agen~y of the· Stl;l,te, and any county or municipal corporation as to 
the expenditure and a,1 · inistration. of State Aid . road 'or highway . 
funds, and· to employ sue .. agents or agencies to . accomplish that , pfrri 

. pose as he might deein. p · oper. The Governor, or such persons as .he 
appoints, were authorized to administer oaths, examine witness~s, and 
issue subpoenas to compe the _attendance of witnesses and. the produc-

, . . . r· . 
t!on·of all nec~ssary repo ts, books, papers, etc. 319 

. , i I ', . 
316 See Appendix A for the_£ 11 text,of this order. 
311 R. S. ~2:22-20 (k}. 

' 318 New. Jersey State'Bigh~ y ,Department· Annual Reports, 1935 to 1941, Bureau of 
Auditing and Accounting, Sched le "B". • . 

. 319 R. S. 52:22-21. 

,;,,-
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This power wa13 rei:nf orced by a statute passed iri 1941 ,authorizing , 
the. G;overnor, · either in person or by one· or more .persons appointed by 
him for the purpose, "to exami~~ and Jnvestigate the management, by . 

. any State officer of the affairs of any department, board, bureau or 
commissiou of the State and to ext),mine and investigate the, manage-
ment and affairs of any department, board, bureau or' commisston of, ' ' 
the State." The Governor ancl the persons appointed by him, were em-
powered. t0 subpoena. aud enforce the attend1mce of witnesses, ad-
minister oaths and exa:i;nine witnesses unq.er oath, and to require the 
production of any books or papers deemed relevant or material. The 
chief executive was to fix the compensation of any person appointed 

· by him where such person was not regularli in the employ of the State . 
. · ,-1 . l . , , ,, 

This compensation; . a.s well as all necessary expenses of the e~aro.ina-
tioris and investigatio~s, were 'to be paid from the State treasury out pf· 

. any appropriations made for the purpOSf: by the Governor. 820 . 
. . . ·. . \ .· 

On ;Juiy 1, 1941, Governor Ed,ison appointed Roger Hinds, Esq., to 
"examine' and investigate. the 'management of the · affairs' of the State 
Highway Department by th.e Highway Commissioner and the.other;offi~ · 
cers and employees thereof," and to ·report his findings to him. 321 The 
order·. was made "pursuant to 'the authority· conferred on me by law. in-

, ,·• .. I ' ' • 

eluding, but not limited to, • Chapter 16 of the Laws of 1941." The 
qualifying phrase was entirely proper; th~ Budge£Act provision already 
gave the Govern()r a fairly broad power 6f investigation. 

,: ; ! \~ . \ 

The investigation started with private hearings. The Highway De-
. partment thereupon sought, and obtained an amendment to the' 1941 
law .stating that the investigations. and examinations might be made. 
publicly or privately, but d~laring it unlawful for any per~on to 
divulge the results of any investigation or, exauifoation to anyone other 
than the Governor, unless a puNic hearing were first he!<l. In case 0of 
public hearings, the officer, State agency, or iildiyidua'.l under investiga-
tion was.to have the right of ~ross-examining any·witness on •any phase 
of the matter on which he had been examined, a;nd of introducing other 
witnesses .and other evidence to explain, enlarge . upon, or clarify the 
matter under in:vestigation.822 The' Department av.ailed itself fully of 

, the powers given it unde.r this amendatory ·act .. ·. ·· 
----.i.· . . . . .. : ) 

320 P. L. 1941, c. 16. This act. was modekd after a similar New York statuie. 
321 Executive Order No: 2 .. S«:!e Appendix ,A for the foll text .. 
322 P. L 1941, c. 315. 

. ' 
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The J3udget Act requi es that the State Highway Commissio'ner. re~ ·. 
port quarterly to the Gorernor, and at such other times as he Jrtay 
direct, on the progress of the Department's approved highway program 
and on any project that hls been carried over from the preceding year .. • 
The rep···ort is a.lso. supposJd to contain a· statement. ~f the. c9nditi. on of 
.the Department's revenueJ. and finances. 323 · The Auditing and Account-
ing Bureau of the ·Departkent prepares a rather c~mplete fiscal report 
quarterly; but the. only re ort fully meeting the statutory requirement 
is the annual one setting forth the work of the various Divis,ons. It 
is recommended that the udget Act provision be enforced and that .the 
Department make the req ired progress and fiscal r~port promptly and 

, regularly. · · · ' 

"Relations to O her State Officers and Agencies 
' . ' ,· . 
The administration of he fiscal affa.irs of the Highway Department 

necessarily b~ings it into pntact' wit~ five other. important fiscal officers 
and agencies of the StateLthe Commissi~ner of Finance, State · Comp-
troller, State Treasurer,· ttate Auditor, aild 'state ];Iouse Co:n\mission 

. -in addition. to the Stat<i Budget Commissioner. , . . ·. 
· · Both the Abell C'ommJsion and Princeton Survey reports had advo-
. cated a greater measure o1 control by the Gover~or over State finances. 
The former recominendeal the creation of a Department of Finance . 
headed by a ,Commissione~ appointed by the Governor a':n.d serving at · 
his pleasure. · This. Depar~ment was to iliclude four burea:us : h,udgeting, · 

. ac_counting, purchasing, ald personnel, each in charge of a trained ana. 
· · experienced director qual1fying for the position by competitive exami-

nation.324 The Princeton .s:;u:rvey' repqrt proposed the establishment of a 
Department of Fiscal Co~ltrol, in charge of a Commissioner who would ( 
be "the direct agent of t e Governor in the exercise of the Governor's 

\ 
power over State expend tures." The new department would consist 
of three divisions-,-budge~ing, accounting and purchasing-each under 
its own director. The Co missioner and directors would be appointed , 
by the Governor. to serve . t his ple~~ure. ~25 . 

32.3R. S. 52:22-20 (e). 
' \._, 

324 Op. cit., pp. 39 to 44. 
82s Op. cit., pp. 35 to 37. 

I 
I / 
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Neithet: of the. pr_o.posals was adopted. Instead; th(;lre. was ii. piece-
iµeal ·acceptance, J)y the Legislature of the recommendations for fiscal 
reform made by each survey. Following the Abell Conup.ission heariri..gs . 
and report; the 1931 Legislature passed. three laws,-the first . ( already · 
referred to )Lsetting up a btl.dg~t system under the direction, of. a Budget 

. Commissioner ;826 the :second _cre~ting a new" State Purchasing Depart-
ment· under a 0019.missio:q,er, replacing the ·State ·Ho"?-se, Coi:nmiss\on 
and. its· $tate Purchasing Agent as the buying authority of ·the State ;827 

and the third revising. the personnel, ,powers and duties of 'the, State 
,J . House Commission .1tself. 828 The Legislature .· had already adopted. an: 

.other ·recommendation.:resulting from the Abell invest,ig~tion by passing, 
an act at the special session held late in 1930, creating° a State Ac-
counti:µg 1!,nd Auditing ·Department and providing for . a_ centralized. 
control and uii~fprm. system o'f acc.ou:nts' for Sta'te agencies. ' Thi~ law 

. · was repeiled iti. 1933 when the Legislature pass~ an act ha;ving a. 
,similar. purpose. 329 _ • ,/ \. 

The · iegislative session following_ th~ Princeton S~vey report w~ . 
also ap. important one insofar as changes in S:tate :fiscal administration 
were· conce~ned. The Legif!lature. amen9-ed the Budget 'Act in the nian 
ner already'· iridicated,880 . so ·that its provisions covered dedicated funds· 

, . ;, I ', ' ,.,, J ' ' 

as well ,as· free ~reasury funds, It passed three acts reflecting certain 
,, ,_ ·:aspects of the Princeton Survey recommendations.. These were; in the 

. order ot th~ir passage, an act establ.jshing a Division. of, Accounting in 
.. the office .of the Co:rµptro1.l~r of the Treasury and· providing for Gen(ral-

., ized contrbi and a uniform system of accounting for' the, State and its . 
several agencies ;381 an act creating the office of State Auditor and . de- . 

r fining his powers and duties ;882 and, finally, an act, creating -the office .. 
of Commissioner of Finance and defining his powers. and duties. 833 . 

s2o See p. 191,'supra. 
827 P.. L. 1931, c. 179; ,R. S. 52:25-1 to 26 . 

. s2s i>. L. ';°911, l- '1s4; R. s . .s2:20-1 to 23. _. 
329 P. L. 1930;- c .. 269; repealed by P; L. 1933, c. 23i 

• a.80 See p. 193, su'jJra . 
. s81 J>,. L.' 1933{ c. 294; R. S. 52:19-29 t~ 35. 

· . 3s2f- L. 1933, c. 295; R. S. _52:24-1 to)0., - , _ _ . _ . . , 
· 833 P. L. 1933, c .. 363; R. S. 52:·23-1 to 15. The Abell Commission report· had advocated 

the submission ·of work pi:ogranis'to ·the proposed Finance. Department £,qr app.roval before 
any expenditure could be made (,op. ,cit., pp. 56 and 57), ·and the Princeton Survey .made a . 
like_recommendation (op. cit,, pp. 47 to 51). ' . . · · . · · , ' 
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State <;:om~issi~ner of· F ·nance: . 

The intent of this las -mentioned statute was "to' provide control by 
the G~vernor over State· expenditures, · to aid the several. departments, 

, b,oa:rds, institutions, co· missions, officers and other· agencies of the 
State government to exe:r ise greater rest:rai:q.t in the spending of money 
avail~ble for their uses tihrough legislative appropriation by the a'.dop~ . . I .. · . . . . . tion of a system ofallotm.ents.'' The ulttmate :rurpose .was "to provide.· 
complete legislative 1;1,nd e! ecutive control over every St,ate exp~nditure." 

· The new sta,tute was no to apply to ·mandatory dedications. from the 
State Highway Fund}34 

' ' 

The , Commissioner of Finance, who is appointed by the Governor 
and serves at · his pleasu , · is charged ,vith., executing the proyisioiis. of · 
the act ''under the autho ity, direction, supervision and control of the 
Governor.'' .It is' his. d tyto. cooperate with the State Budget Com-

., m:issioher and furnish hi I with such information ~s he may r~quest in 
connection· with the com, iling · of the budget .. 

Under the statute, ev:e['y spending agency. of the State is required to · 
:file a work. Program for Jhe. ensuing :fiscal 'year with the Commissioner. 
This prog~am m~st inclf de all appropriations made available to the 

, spending agency and se1 out the allotments requested by it for the · 
, entire fiscal year,: by qµarters.. The Comm.issioner reviews the re-
, quested allotments· and J.evises such of them as he ~hinks 'necessary 
. before giving ]:iis approvJI., A copy of the approved allotmei;lts i~ then 
sent to the~pending,agerlcy ,as well as the Comptroller, who may there-
upon warrant expenditu~es for payment on the basis , of · such allot-
men .. ts,. and. n.o· t oth. e·r. ivisefl Should th. e Com.· m1.· ssio:q.er .· disappr.ove of any 
of the :requested allotme ts, he 1;10ti:fies the spending agency and helps 

. . . . J 

it set up its work progra and allotments in satisfactory fashion, 

· The head of a spendiJg' agency. may revise the work program of · his 
department at the begirlning of any ,quarter during, the :fiscal year, 
either because' of, changJd conditio.ns· .or· for. some other good r~ason. 
He .then submits I the r+ised program to, the Comm~ssioµer with a· 
formal request for a r .vision of the, allotments for the remaining 

. l , , . ·, . . . . . -

'quarters of th,e :fiscal ye r. The Commissioner fpllows the same pro" 
cedure with this as, in m king the original. allotment .. 

3a4 See p., 196, .iupra, fo~ th se mandatory dedications . 
. . , \' 
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In order to provide for possible e!fiergencie~ during the fiscal year, 
the, Commissioner ha~ the power, with the approval. of ~he ~overnor, 
to require '~ach spending age:ncy to set aside a reserve in,the amount 
·he. fixes, out of the tot~l appropriated 'to it. During the :fiscal year 
this ~~ser~e, or-any portion of it, may be returned to.the· appropriation, 

· to whi_ch it belongs or be added to any one or more of the quarterly 
allotments, providing the ,Commissioner finds such action necessary. . , . 

Another provision of the statute requires that, every purchase order 
o~ request for permission to spend must be, forwarded to the Commj.s-
sione:i;- of Finance by the Comptroper af1ter he has pi·e-audited it. If 
approved by the Co'l;nmissio;ner, he forwards it to the_ State Purchase 
Commissio;ner i:µ the case of the purchase of 'materials and supplies, or 1 

returns it to the Comptroller for payment when it, is for other pur-
poses, except that payrolls are sent to the Civii' Service Commission. ' 

' .· - ' ) 

Any requ"est for inter- or intra-departm'.~ntal transfers -of appropria-. 
tions or for allotments from any emergency fun,d must be sent -~ the 
Commissioner of Finance along. with a revised work prograrp. and allot-
·uient .request. He has forty-eight h~urs to consider .such :i;equest rind '·• 
forward it with his approval or disapproval to the State House bom" 

· mission, stating the reasons for his decision. ,'The State House Co~-
mission then considers the request and l?,is rec?mmendatio;ns, and makes· 
tb.e latter public when it a_nnounces its qisposition', of ,the request., 

Any spending agency aggrieveq. by the action .or·decisibn of the.Cbl]l- · 
miss101,1er of Finance, ha,s the right to appeal to the Governor~. and his 
ruling is final. However, th~ agency may again ,appeal to the Governor 
at the .start of any quarterly .allotment period for any change in the 
_schedules .set .up by the Commissioner. 

• I , , _; 

,The 1933, statute has been described at some length because it rep-
resented a significant advance in State fiscal administration. at the time; 
The Budget Act of 1931, as amended iu 1933, sought to give ,N~w · 
Jersey modern budget ~ystem: The act creating the office of 'State , 
Commissiqner of Fi~a:r;ice was the :p:a,tural complE:lment of that statute, . 

. and provided the machinery and method for1 the execution of the budget. 
Together, these two laws gave the Governor a large measure of control 

\ ' ,,-
over budgeting and expenditures by State agencies.. The State Budget 
Commissioner and the ,State Finance Commissioner were his chief .fisca1 
aides in the accomplishment of that .purpose: · 

I 
I 
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· T'he Highway Depart :ent claimed to be exempt from the obliga-
tion to submit detailed wbrk programs to the Commissioner of Finailce 
from the very start. Thit w'as done· on the advice of the present. Gen-
eral Solicitor who told th· Highway Commission, and in 1935 the High-
way Commissioner, that he Department need not file work programs 
with the ~ommissioner of Finance. 335 . . · • • . · . · · 

, The filmg of work p11ograms and ·quarterly allotment, requests be-
came quite an issue betwte11 the Commissioner of Finance and the De-
partment, particularly during the term when Bernard Lamb filled that 
office and insisted that the statute be oqeyed. The Highway Pepart-
"nient has filed• only onel work program with the Commissioner (in· 
1940), and tha,t has been dlescribed as in the nature of an ','experiment/' 

· . In more• recent days tte argument advanced by the Department has 
been that it is impractical to file ,a work program and i;tllotment re-
quests. The requirement [might be suited for other administrative and 
. executive agencies whose work proceeds on a; fairly even and predictable 
level. But in the case of Jlighway work complicating factors enter. · The 
construction. program is ohen .revised; certain· highway projects may be 
dropped or added, or tht construction. coll.tracts changed. Ther~ are 
always contracts th,at c~ ry over into the next' calendar year. Bal-
~nces, too, are car_ried for .ard. The entire fiscal 3:nd engineering set-up 
1s a complex, variaqle one. · . , . · . , .• . 

. The answer of the Cokmis~ioner of Finance is that other agencies 
with similar iome of 'them just as com.plex, ·· have fou~d · . 
no ,difficulty in complying lwith the statutory requirement .. In fact, they 
have, found the arrangeme:jnt, emin~ntly satisfactory. Moreove~, the _pro-

. , '. ) . ' ' _., 

336 See Glickenhaus hearing, p. i:it., pp. 41 tac 45. The Ge.neral Solicitor stated that he 
had preparect an opinion to that effect -which was signed by the Attorney-General.· The , 
argument was that the Bud,get Ac (R. S. 52:22-20 (e)). required th{Highway Department to 
make quarterly reports of .its fin~ces and prdgress directly to .the Governor. It was incon-

, sistent, therefore,. to require the· epai;tment to fil·e· work ·programs with the Com.missioner of 
Finatice,.who was merely a subo dinate of the Governor.9 There was 1the additional argu-
ment that the Commissioner of inance, 'in reviewing the work programs filed with hii;n, 
might disapprove, that which· the I Governor, had. already approved in passing on the ,i,nnual 
program which the Department !,as ·obliged to submit to him on or before October 15 of 
each year;' · ' · · . · 

Similar was the claim niade by the Department in 1932 that it was .~~empt from the 
provisions of the 1931 Budget Ac, (P. L. 1931, c. 142, s. 16) giving the Governor power to 

. prohibit and · enjoin any, expendi ure· deemed . not in -the best interests of the State. The 
,Attorney-General stated that this ection applied only to the purchase of goods and chattels, 

· thus cutting down the, Governo 's. control over most of the Department's expenditures. 
Princeton Survey. report, op, cit., PP. 51 and 52. · 
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v,sion of the l~w authorizing ,revisions in the work program and allot~ 
ments at the beginning of any quarter during the fiscal year, permits 

-of maximum flexibility and adjustment. 

In. enjoining further. expenditures from appropriations, to the State 
Highway Department under Executive 011der No. -1, Goveruor Edison 
called attention to the fact that the Department had continually refused 
to. file work programs; thus "making 1inpossible adequate executive con-

.· trol over the tremendous expenditures of said Department." The first 
condition imposed by him on the Department was that it forthwith 
file de.tailed wo~k programs with the Comirri~sioner of Financ~ "setting 
out allotments by quarters ,commenci:p.g .July 1, 194i, covering all un-

expended balances and uncommitted funds *. * *."336 

, - ' , I . , ' ., J 

It .took this. executive ordei· to get. the Departm~nt to do what it-
.· should have been doing for the past eight years. The opinion held in 
many quarters is that tlie Department violated the :express inte;nt -and 
·purpose of the statute by resorting 'to .a rather fine, legalistic interpre0 

tat.ion of the act. 337 If it is determined that the law must be. amended 
so as to make it clear beyond quibble that the Highway Department is .. 

• I • \ , . • -c: ' 

nQ different from any other State agency, the amendment -should be 
introduced and passed as quickJy as possible .. 

There is no real reason why the Highway. Department should be 
allowed to remain, outside the Commissioner of Finance Act. No de--. 
partmental budget ought to be self-executing. Control over expendi-
tures was 'the moving idea .behind · tl}.e act; .so large·. a .. Stl;l,te agency 
should not be free from tha,t control. . Admittedly the filing of a. 
work program and quarterly allotment requests by the Highway De-
partment will not. be the relatively. siillple. thing that it is in the case 
of, s13,y, the State Library,or the Department of Weights and Measures. 
The_ difficulties are, not insurmountaple, however, ·or- so great as•to ·in-
terfere seriously with the orderly administration· of the day-by-day 
work of the Department. _ And under the statute the Department is 
assu~ed cf the. fullest cooperation •of . the C9mmissioner of Finance in 
ironing out any problems that may arise .and in keeping its program 

•. flexible. 1 · · 
'/ 

&86 See .Appendix A. · 
.• ~87 'Se_ction. 1 of the; 1933 act (now R. S. 5?:23-1) specifically referred to th~ statute · 

d<:ah_ng with h1,1shway funds, f?-. S. 52:22~20. Section 4 (now R. S, 52:23c5) directs the Coma 
. m1ss1ouer of Finance to require "each department * * *»to file a .work prog_ram with nitn. 
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State. Comptroller: 

The Comptroller,' like the State Trea~u.r~r · and State AuditoJ;";, is_ 
· eleqted by the Senate a:µd General ~ssembly :fn joint session.388 These. -
offi.ce;rs are ' the. chief ag ts of the Legislature in controlliI,J.g State 

• ' I /' ' , finances. , - , . , 

Aft~r. the. Stat_e Highw y Fund Appropriation Act has. been passed, 
the Comptrqller sets up he several -Highway Department requisition -
ac~ounts on his books( 'r ese ~i;counts correspond tQ the: appropr;iation 
items>.fo1J.D:d in the act.: I ·.might be noted that if the Depa,rtment fol-

. I •• ' , • . , • 

lowed_ t];!e 'provisions of t e Commissiop.er ,of ·'.Finance Act, the Comp-. 
troller would set. up: these, requisition ·accounts in accordance with the 
quarterly allotmen~s appr .ved by the Oommi~sioner, as he does -in 'the, 
case of all other' St~te encies'. :However-,, since the Department .ha!-! 
claimed to lie ~xempt,fro the-requiren;ients of·that sta;tut~, the Comp~ . 
troller_ sets' up the_ depar mental· accoup.ts once a year, directly after 
th~ Legi~lature has acted n the highway appropriations. , 

_ AU ciru,ms agai'n.~t the ~j_ghwa~ Departmen,t, whether f0r _ contract 
· .work; equipment;· ;materi is, or , supplies 'sold; expense · accounts, or 
. otherwise, are presented {j 

0a regular bill 'form, prescribed by the Comp-
troller. 389. E.ac~ bill ~~die tes the requisition a<;count v,n<J.e:r _ wlµch the 
indebtedness was incurr The bills are· first- audited by tlie Aud-ito,rs 

;i:p_ ·the-respective Divisio s of :the Department that incurred ~he_ in-
deb~dness. After ·berng · ,pproved py the Division heads, _the. bills pass , 
on· ~o the central Audit~g a~d Accou~t~ng: Bureau_.';he.re ~hey· ar~ ~re-
audited_ by the staff of . \luditors ass1stmg the Ch:ief Auditor ~nd Ac• 
countant, '~nd charged -a 'ainst the appropriate projects and accounts . 
py the ·cost accounting s aft · Each bill is .posted in 'the_ biU register 

. ·'and _then ~ent to ·_t;t:i.e· Chi f Clerk, who i~ .the Approval Officer of th~ 
) · _ Department, for his 'sign ture.840 · . · -. _ · • - · · · ; _ , , " 1 ·• • •. 

' \ 388 Consti~tion of thf Stdte, 1New-Je~sey,_ An., VII, ~- 2~ f,M. 2, as to, the Comptroller 
and Trea~urer; and R. S, 52:24-2,. as to the Aucµtor: , , , · _ .. : -

f-.. 38,9 R. S. 52:19-21. ' 
\ v" • • , \ < " • 

- 840'R. S. 52:19-21, which re ers to R. S. · 52:18-28,. dire¢ting that ·no moneys shall be 
draV\Til from the State treasury t . pay salaries and expen$Cs of State ,employees or to -de- _ 
fray the expenses of_ a departm . t or other agency, or official _of the, State,· or for. or .ori , 
acc_ount ·of a contract _ for buildi g ·or for repairs. ·or supplies, except . upon bill~p_resented 
to. the Comptroller,, appro{red, i the 1:ase of a department, by its head or by ·a person 
designated by him. · · · · · 

I 

" 
I ' 

\ ·-l 
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The statute requires the Comptroller ,to examine, audit, adjust and 
set.tle all accounts due to or presented against the State, and certify 1 · 

I . ' ' • ' • I 

the. amounts' adjusted or anowed, to the State Treasurer for J:'.eceipt and 
payment. 341 . All Highway Departmen:t bills ar~ pre-audited by a single 
Auditor. in the Comptroller's , office. , The alllm;mts · of the.·. bills are , 
charged against .the respective requisition accounts of .the. Highway 
Department. · · · · · , , , 

' ' ' '· . ,_ . , I ,· ' 

The 1933 act referred to above crea,ted · and established a Division 
of Ac~ounting in the Comptroller's office which replaced the Accountin'g 
Division of the. Dep~rtment of Accounting and Auditing set 'up . in 
1930.'.342 The Comptroller is charged with caurying , out the provisions 
of this act, and has the responsibili}y of prescribing and enforcing the 
form, manner and content of the accounts to be\ k~pt by each. accounts 
ing agency, and of the accounti~g reports a:q.d statements to be ren-· 
dered fo him with resp~ct thereto. 34~ The ,Highway Department, like 

'other St~te agencies, must submit a monthly report to the Comptroller, 
showing the complete cash receipts and ,disbursements. for' the. preceding . 

. • . • . •. I 

montl)., the outstanding balances of accounts · receivable and. payable, 
and such other information as the Comptroller may require. . These 
monthly' :i;eports are in addition to any other reports or, statements 
that the Cbmptroller may c~ll for. · 

Special mention should,be made at this point of the excellent syste:rp. 
of accounts and :financial recouds maintained by.the Chief 1Auditor and 
Accountant. They are unusually complkte and are in such shape that 
it is posslble to get ;my desired information · concerning the . :financial 
status of the Department,· or of any project or program, quite reaq.ily. 
The system of cost and :financial ~ccounts, set up.· by th~ :Chief Auditor 
and Accountant are the result pf his recognized ability and long ex-
perience in the· field of highway accounting. !l'he accounting forms 
and metho~s introduced by him have bee~ ,used as · models by other 
highway departments. They serve as an efficient and effective. check on 
every phase of highway :finances. . . 

341R .. S. 52:19-11 and 22, · 
342 R. S. 52:19-29 to 35. · See p. 203, supra. 

' 1. r , · · ·- . 
' 343 The Co~ptroller is also required to maintain a complete set of double-entry .accounts 

h1 the Divisi~~ of . Accimntin~, r~~ecting directly or through_ proper controlling accounts, on 
· an accrual basis, all assets, 1Iab11Ities, revenues and expenditures of the 'State and aII bf its 
accounting agencies. R. S, 52: 19-33. • . '. · · 
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. No criticism can be adtlressed to the quality of the, accounting worJr 
now carried · on by the Jµ~reau. of Auditing and Accounting. How-

. ever, the .. questi(m arises f heth,er the, general accountin:g . control over 
hig.hwa. Y, expenditures ,sh.o]ld ccmti .. nue in the Highw~ty. D.epartment. ma 
Such an arrangement is inconsistent with the idea of a cent~al acs · 

• . .. ,. . I . . . • 

counting office for the St te government and is another of the several 
factors that have contr~buted to- making· the Deparfa:n~nt a• self- , 
contained, independent agency. Under the existing State fiscal system, 

· . · ·· , II · · · ·• the · general acoounting work of the Highway Department . properly 
b~longs in. the. Division Jr Accounting 1.!nder tne·· jurisdiction. ·of the 
Comptroller. . T:he carrying. out of this recommendation would involve 
the transfer of the severa1 Division Auditors of the high'Vay organiza-
tion , t'o the Division of A.ccoµ.nting. The cost accounting work how 
c'arrieµ 9n by the_ Bureau! o_f ~uditing and Accounting of the Depart-
ment would remain wher!il 11t 1s. · · ' ' ' ' ' j . ' < ' '' . 

• · ' . , The payrolls for salaried employees are prepared by the Assistant . .· I . . . . . \ 
. · to . the Chief Clerk on the basis of reports sent to that office by the 

·. · various .,,Divisions. The Pf yroUs, pa,ss through the Bureau , of, Auditing 
and Accounting, ap.d there over · the desk. of the Chief Clerk for his 

. ·•. signature as. Approval O. cer. 'Following this, tl)..ey go to .the. Civil 
·. Service Commission for c ecking and then to the ComptroHer. , In .the 

'' J, ' .· 
case of hourly basis employees, payrolls are ,prepared in the various · 
Division offices and go tP. the Bur~au ~f Auditing and, Accou~th~g 
where they are checked a.g, mst the daily time reports and checks drawn 
on,·the Labor 'Payroll F nd. These checks are signed by the Chief 
Clerk as Custodian of the Fund344 after the payrolls have been checked-
by ~he Civil Service Co mission. The hi:mrly payroll schedules, ap-
proved by the Chief-.Clerk, are sent to .,the Compkoller who audits them 
arid then sees to it that t , e Labor' Payroll Fund ( a $50,000, revolving 
fu~d) is. reimbursed .. • I .· . 

7 
_ ·, • : •. . , : ' ' , 

Because' of Executive prder No. 1, all bills;, payrolls; expense ac- . 
c;ounts, etc.,· now also re,uire the, approval of the Com~issioner of 
Finance. , Bills. go to h' . before passing on to the Comptroller,and 
·payrolls before. they ·are s nt to the Civil Service Commission. · 

ma .Cf., Abell Commission. r port, op. cit., p, 265. 
s44 Appointed pursuant to R • . 27: 11-3. 
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· The Comptr9ller is required to countersign and register aH checks 
drawn by the Treasurer. 345 (In practice, these checks are drawn by the. 
Comptroller, signed by him and then by the Treasurer.) The checks' 
ar(:l sent to the Bureau of Auditing and Accounting, where their dates 
and amounts are noted in the ,bill reg1.ster opposite the respective ·bill 
entri'es. The Chief Auditor and Accountant then forwards the checks 
to the credito,rs. 

, The Comptroller is also charged with superintending-the: collection · 
of the State revenues. 34,6 The Highway' Department receives various 
sums of money from' time· to time for permits issued, sales of excess 
condemned. property, pay~ents for damage to highway equipment or· 
structures, and the like. The Chief Clerk deposits these. receipts .in a, 
1special bank ("suspense'') account. By law he is required to report 
· them to the. Comptroller .in detail and. pay the moneys foto the State 
treasury not later .than the tenth of the month. following the month 
during which they1 • were collected or received. 347 'Ji'his is done quite 
r~ularly; a check .is drawn on the special account payable to the 

, Tre,asurer'arid is sent tq the Comptroller, along ,with an .accom'panying 
schedule indicating the various receipts maldng up the total of the 

. , check. The Comptroller must countersign all receipts for nioney paid' 
to the Treasur.er. 345 ' 

The .State Highway Commissioner makes a full financial report to 
· · · the Comptroller on June 30 a'.nd •December 31" of each y~ar, pursuant 

to statute, showing th,e available unexpended balances in the several 
· accounts, and all outstanding liabilities under contract~ or other finan-· 
cial obligations to, counties, municipalities and persons.348 , · · ' 

In' 19c41 the Legislature appropriated $3;ooo from the State High-
way Fund to the General State Fund for salaries in the State· Comp-
troller's office:· 

345 R. S. 52:19-12. 
346 R. S. 52:19°10. 

, ' ' 
· 347 R. s: 52:19~17 and 52:18°29. In the case of money received in payment of damage r 

done. to highway equipment or structures necessitating repair or replacement, the· Depart-
ment retains the amount necessary to pay for this. work. The records of the Comptroller 
and of the Department show both the expenditure and the payipent. '1 - · , • 

848 R. S. 27:1-11. 
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State Trea~urer: · 

The· State Treasurer ays, o.n the warrant of the rComptroller, all 
bills of the Highway Dep rtment which hav~ been duly certified by the 
Comptroller according. to the provisions of the law.349 .As stated above, 
no money may be drawll! fro1n' the State treasury to pay the salaries 
and: expenses of highwaYI. officers and employees, or to defray the ex-
~ens~S of the D:partmen1' ~r for or on ·acc~unt of a contract for buJld- • · 
mg .or for 'repairs or su~plles, except on bills presented to the Comp-

. troller approved by the .Approval Officer ( Chief C}erk) of the Depart-
. ment. 350 All c~ecks ~ustlbe signed by the Treasurel'and ~ountersigned 

. 0by the Comptroller. 301· Mpneys collected by the Dep1;Lrtment are turned 
over to the Treasurer by f-he Chief Clerk on the tenth of the month fol-
lowi~g the month during which they were received, and the receipt for 
such moneys must. likewise be signed ~y the Comptroller and Treas-

, ::::~ ":u::.,Treasurer ileeps ~'. acco11Ilts' oi, a cash bMis. 

. Th~ office of State Aj ditor was established by the Legislature in 
193. 3• ,3. 5. 3 a .. il· .~ the employe~f. .. h.· olding posi~i.0;11s• in the J .. orm.:r Departm·e.nt · . 

. of Accountmg · and . .Audilng, ( created· m 1930) and assigned to State 
auditing ~ork we~e transiferred to his jurisdiction.. The State Auditqr1 

· 

. is required ''to examine· Jud audit all the accounts, reports .and state" 
men ts., and make .independent verifications .of· l:i.11. assets, liabilities, rev- . 
enues and expenditures" !f the Highway Department. The officers and 
employees of the Depart · ent are eh.joined to assist the .State Auditor, 
when and as he requires, in ordei~ to help him carry out the pr6visions: 

'. of the act ... Under the st tute, the State Auditor must make a written 
report to -the Governor o , any special condition disclosed by his audit 

'· of' the Departmen,t at le st once in every two years. ', ' ' . 
i . • • 

There has neve~ been. comp~ete post-auditof the Highw:ay Depart- , 
ment, either· in the perio preceding t!J.e creation of the State Auditor's 

349 R. S. 52:19-28. 
350 R. S. 52 :18-28. 
351 R. s. 52: 18-20. 

' ,\' 

·· a52R. S. 52:18-29 and 52:19- 2, 
' i 

353 P. L. 1933, c. 295; R. S. 2:24-1 to 10. 

I r 
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oflice3~4 or •since. In 1938 the' State Auditor made a ·brief, partial audit."· 
to determine the actual amount of unexpended and uncommitted bal- ,_ 
ancei:i 6f the Department, pursuant to a ,resolution of the General 

· 'Assembly: ·-' 
·( 

One does not have t6 look very far for the reason for this failure to · · . . - . , . - - . . I . ;. 
post-audit the Department. . The State Auditor has a staff of only, 

. twenty-one kctive Audit'ots a'.'nd Supervisors t~ carry out the duties 
~ssigned b_µp.. -_ He '.reports that it is impossible to do_ m6~e than: post- · 
audit departments where there. has beeIJ. _a change of hea4,· or where a, 
spe~ial audit has be_en requested. As· a' m~tter of recordl there w-ere. 
~miy .seventeen. 'men oil his staff until a' year or so· a,go;. 

' ' ' I .. • . ·.- I -

. A cbniplete,post-audit of' the Highway I?epa~tme~t should" be ·carri¢ ' 
oU:t regularly, certainiy ~t least once· every two ,years. It i~ not enough,. · 
to 9-epend upon the reconciliation ·of tb,e Comp:troller's reeords with the. · · 
Departme1;1t's records; as is .presently . done. That i~ not a true ·post~ -
audit, and · ~ertainly not within the iriten'dnie~t of the statute: 

. . . . ' .. ( ' ' ' . 

. As long as the law creating the office' of the State Auditor and de~ 
fining . his· powers. and ,duties re~ains , on the 'books; the Legislature . 
should gi~e the State Auditor_ the rp.a'u-power · ~d ·means to do the, job-'_ 
it . has assigned r to him. Post-audits are sound busineSI:! practice; in 

· State government as iii. 'private ~nterprise. It,is recomm~nded that ii·-
full and complete ·post-audit of. the books and i,l,~counts of the Highway 

. . . . ' ' \ . 
Departineiit be made by, the . State Auditor at. least once every two 
years. 355 · , 

· State H~use Commission: , 
·, \.. ' •· /. , ., , I 

,_ · The act 'of 1931,. r~erred tC> a°J?ove, 856, - revised_ :the -personnel, pow,_ers , 
'.and .duties of the State House Commission.· The membership of the 

. Commission was enl3:l'ged 'to inch~de, in addition to the ·, G:o':~rnor·, 

. Treasurer and· Comptroller, ·the chairm~n· 6f the Senate Appropri~tiori.· 
and Ho~se· of Assembly .Appropriation Oommittees. Th~- power of the -. . . . . . 

_ 8~4 Minutes of th,e Ab~ll Co~mislion, op. cit._; ~inutes of September 9, 1930, pp. 36 
and 37. · · - , -- ' ,J - -

· 3511 Under ,the statute, R. S.,52:24-9, no State department' or agency m~; -employ auditors• -,· 
for1 auditing its' books and 'accounts, but must rely entirely on the State Audito_r to perform ' · 
that d\ity unless the Governor and, the State Auditor give their written permission so to do. 

... J • !- .• . / ', 

, uap_ L. 1931, c. 184; R. S. 52:20-1 to 23. ' - , . · , - · 
I/.' 

'I 
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former Commission over llotments from the State Emergency Fund351, 

and the intra-department' i transfer 'Of appropriations was continued in 
the new body. The concJrrence of four of the members. is :i;iecessary to 
the validity. of all acts ot the State House Coiµinission, but allotments 
frdm the Emergency Fu Id I require unanimous consent: . ·· •. , · 

.. The Commission has ustody of the State House and all State build-
ings. It therefore con tr s the· amount. of space availabie for Hig'.hway 
Department use. The i adequacy of the quarters presently1 occupied 
by the.Department has lready been commented upgn. 358 In 1941 the 
L~gis1atu:r~ appropriated! $20,000 from the State Highway Fund to the 
General .state Fund for faintenance ~xpenditures of the State Hous.e 

Cornm .. issio·n·. ,. This. is in.rff. ·.ect a rental charge for qu, a.rter. Sin.· the .. S. t. a,te House Annex which the Department· helped build through an, appro-
• •'' . , , , , J . I 

prrntion of $500,000. , ·.. . · . · . , · .. , 

' The DepU:rtment° has . ade no requests to the State House Commis-
sion for any allotments ftom the State Emergency, Fund. It has, how-

·. eye. r, requ·. ested intra-de artmenta,i. transfers .. of a. ppropri.ations. from. 
time to time, as need ar se .. 3" 9 Such requests ,are referred to the State 

, Finance Commissioner jho must approve, or disapprove of th~ same 
within fort~-eight hours,

1 
stating his r~a!3ons. 360 The \~epartment has 

351 The State, Emergency ind was ,established in order to enable the State House • 
Commission to meet any coridi i<;m of emergency or contingency. It was inaugutated in 
1916, the intention of the Legisl ture, as slated in the,Budget Act of•that year (P. L. 1916, 

. c. 5, s; 13) being that .no supple ental, deficiency or incidental bill would thereafter be con-
. sidered, but that this emergencyi1'tem shpuld take care of such matters. The Legislature soon· 
departed from its own program. 1The State· Hi:mse Commission has. in the past made allot-
ments from the fund which cou d by no standard be considered emergencies, and the Legis-
lature has passed' many suppJemental appropriation bills, ,The Princeton .Survey called atten-
tion to this practice-and recomrilended that the Emergency 'Fund be· abolished (op. cit., pp. 
50 and 51). The Emergency Filtnd used to vary from $200,000 to $350,000; in recent years 
the appropriation to, the fund hrs been $25,000. . . . , . · " 

,, 358 See pp. 31 to 33, supra. f he State House Commission also has charge of the erection 
of any new· builqings and the·. ubsta11tial alte'ration or enlargement of existing buildings, 
used or to be used by . the ,Stat. or any of its departments or agencies for office purposes 
in the <;itr of. Trentf)n, It mayl not incur aµy obligati<;ms for ~uch w~rk until t~e propose_d 
new bu1ldmg, alteration or ehlar1gement has been submitted to the Legislature with the esti-
mated cost thereof and such other details as will fully inform the Legislature of the pro-

,· posed improvement, and both· Houses of the Legislature have concurred .• therein ·(R. S. 
52:20-14). This statutory provis~on was tlie direct result of the ·Abell Commission hearings, 
one .of whose prim,lc! purposes w1 s to investigate alleged irregularities .in the construction of 
the State Ho~se Annex. · . ' ' 

359 See p. 200, supra. 
a6o See p. 205, supra.· 
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also adopted the policy, of getting the Commission's approval for a.ny 
. new project not included in the construction program and alternate.· 
. :program submitted and approved by, the Governor .. ·· 

It would seem that the fiscal officer to whom such. requests f9r, 
transfers of app;roprfa,tions and approval of new' proje~ts ought to be 
addressed is the 0ommissioner of Finance .. He is charged with con-
trolling expenditures, and has an intimate knowledge of the affairs oL 
the Department. It is recommended that the authority to approve of 
intra-departmental ~ra:nsfers ,and 11ew construction projects be given to. 
the Commissioner of Finance. · · 

. I i _ 

Such, then, are the I more important ,relationships ,existing between 
the Highway Department and the major' fiscal State t\,gencies. It has 
been necessary to discuss the entire subject in the light of the present 
fiscal organization of the State. This orgai:ization has obvious weak-, · 

• nesses which have bee11 ·pointed out not only in the course of the Abell 
Commission and Princeton Survey studies, but by others. The latest 
study is that completed by the Department of Governmental Research 
of the New Jersey State Chamber of Commerce which touches upon 
some of the observations and suggestions made in the past and outli~es 
f,I,, workable plan for the future; 361. Thi13 study, is summarized here be~ 
cause it has an important bearing on the fiscal administration of the 

· Highway Departmen~. · · , 

The ma.iii defects. in, the present . fiscal organization may, be sum-
marized as follows : 

1. L.ack of centralized resporisibility-supervisfon over the 
administration of State fiscal affairs is now divided between the, 
Governor and the, Legislature.. There is little or no cooperation 
or coordination between the various State fiscal officers in the 
formulation or administration of the expenditure program. 

2. Duplication and overlapping. of functions--:::--the Comp· 
troller and Commiss.ioner of Finance, for example, both pre-

, audit State expenditures. The Commissioner of Finance and 
the .State Purchase. Commissioner both "price-audit" purchase 
orders. The. Comptroller. and the Treasurer are each required 
to keep complete accounts of State receipts and disbursements. 

I 361 A Plan for Reorganizing New Jersey State Fiswl Departments, (Newark,,.1941), 
mimeograph report. . 

J 
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.. 3. Confusing :ti ancial reports-;-the Comptroller, 'Xreasurer 
and Commissioner . of · Finance each prepare a report. showing 
the condhion of th State's finances. It has been noted that the 
Treasurer keeps his accounts on a cash basis and the Comptroller 
reports the State's financial condition on an accrual basis., The 
Comptroller indica, es that he is. unable to present the State's 
finances as they affect, the budget because the Highway Depart-
ment operates on 1' calendar year basis while the rest of the 
State Government ,perates on a ,Tuly 1-June 30 fiscal year basis. 

, A chart of the State seal organization shows that the Department 
,of Finance, Budget Dep~~ment, Tax Department and Purchasing De-
partment are. under the <llovernor, andare respectively. headed by the 
Comillissfoner ,of Financ~, Budget Oomfuis~ioner, Tax CoII1missioner-. 
and Purchase Commissionler. The first two are appointed by and serve .. ! 

at the will,<cif the Goverror, and the last two ~re appointed by the 
Governor with the advice! and consent of the seiiate for fixed terms. 862 

The Treasurer, Comptr<;>ller and Sta,te Auditor come under the Legisla-
ture, being appointed by1tlie Senate and House _of Assembly in joi11t: 
session for: fixed terms: . · · · · · · . · . . . . 
- A study of recent' ministr~tive r~organizations in progressive, 
States ~hows that they al: follow cert~in fundamental principl1:s. They, 
inake. the chief executive· <ilirectly responsible for financial• pla:µning1 aud ,r. 
control; delegate the responsibility to an official directly 1 

under , the · Governor's isi, pervision; clarify financial procedures and 
eliminat~ all duplicating functions; 'provide for an audit review of the 
Governor's administratio , · by a legislative appointee, and. simplify and 
consolidate -th,e financial ~eports of the State. . · · , _ •. -· 

. · The 'plan proposed for r~organizing :the .State's fiscal departments· 
envisages both . executive • and legislative control over ,state spending 
and finance .. s. . T.he Govein .. or wou. ld appoi.nt a Comm. iss.ione·r· .· of Fisca. l 
Control, with the advicel and consent of. the S~nate, 1 to hold office at 
the pleasure of the, Governor. The Commissioner would be charged 
with preparation of the f tate. budget, exercise of budgetary and finan-
cial control over State o erations, maintenance of t:b.e central. purchas-
ing system,· and revenue administration. He would,_ therefore, super, -
vise and coordinate the a ttvities of, the following four Divisions: 

- . - ' 

- 362 R S. 52:25-7 f~r the St te Purchases Commissioner; and R. S. 54:1-3 for the State 
Tax, Commissioner. The latter is in charge of, the Inheritance Tax, Be:verage Tax, Car-

. poration, Tax, Railr,oad Tax, 'Lo,al Tax, Billboard Tax and Utility Tax Divisions. 

I ' 

I 
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1. . Budget Division, headed by a Budget Director, ' whose 
main duties would be to prepare the State · budget, approve ., 
quarterly allotments (work programs), and devise way~ to in- . 
crease the efficiency of general operations. , The present Budget 
Commissioner would· become ·Budget Director;· thereafter he 
would be selected according to.· Civil Service rules' and regu-
la,tions. ' 

• r , 
·2 .. Division of Accounting, headed by a Dire,ctor of Accounts, 

whose duties would be, tb majntain contro~ accounts, prescribe 
·. accounting systems for State departments and agencies, pre-audit 

receipts and . expenditures,, ,administer the qµarterly allotment 
system and prepare payrolls. This. Division would be the chief 

. financial reporting office for the. State. The Director would be 
selected hereafter according to Ciyil. Service rules and· regu-
lations.. · · 

3., Division of Purchases, headed by a Director' of Purchases, 
who would purGhase for all ,State departments! and agencies, and 
checl~ .requisitions and determine needs. He would handle. the 
reclami,tion and disposal of property owned or acquired by the, 
State. The present Purchase Commissioner would become Di-
rector of'Purchases ~thereafter.he would be selected according to 

, Civil Service .rules and regu~ations. , 
· 4. Tax and Revenue Division, headed by the State Tax· Com-

missioner, whd; would have the ·same duties that he now has, . 
except that the Division would supervise and make detailed re-

.. ports bf all S:tatr' reve~ues. · · 

The Commissioner of Fiscal Control · would also be chai;-ged With the · 
· property manage:ment and insu.rance functions of the State House Com-
,mission, as ;well as the approval of all 1ntra-departmental transfers of 
appropria,tions. · · · , 

The present offices of the Budget Commi~sioner, Purchase Commis-
sioner and T'ax Commissioner would thus come un;der the direct super-
. vision · of the I Commissioner bf Fiscal Control. The Division of' Ac-
counting under .his supervision would t~ke o~er the pre-audit a:ccount-
i~g functions of the Comptroller, ' and the payroll ,functionE! of the 
Comptroller ari.d Ci;il · Service Commission; and the Director of Ac-
counts would. take charge of the administration of the work program 

. I , . ' 

and quarterly allotment system now. the responsibility of·the Oonimis- · 
sioner of Finance. The Director of Purchases would. , take over the · 
property reclamation and disposal activ:i,ties now handled by the Coin-
, missioner of Finance. · ' · , · ' 
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r_i'he Legislature wou d, in addition to studying, amending and 
) . . ' - ' 

finally adopting the Go ernor's budget as prepared by · the Budget 
Director under the supe~ision of the C_ommissioner, of Fiscal co'ntro1, · ' 
also exercise an over0all dontrol of State spending and :finances through 
the two constitution~! ~fficers w.hich it appoints. . The Comptroller 
would take over the_ duties now vested in tne State Auditor, post-audit 
all State accqu~ts, and lender an annual audit rep~rt to the Legisla-
ture on the administratii of the State's :finances. 363a He would retain 
all other duties now assi ned to him and not transferred to the Divi-
sions under the Commiss1oner 0 of Fiscal Contro{ The State Treasurer's 
duties would remain as tey are now, and h~ would continue as custo-
dian of all State funds. · · 

. This plan ~ssumes an · a,bsol~tely requires as· a con_dition. precedent 
to achieving thee best posrl ible. results, the establishing of a single fiscal 

· year for all departments a smgfo General State Fund, and one State 
budget. , . i · . · -· , , . . 

Such a plan mJets al t;he fu:qda~ental re~uirements of a simplified 
modern and effective Sta fiscal system mentioned on page 216, above, 
Its benefitl;l would perme~1 te the wlwie State Government and would. be 
reflected in the fiscal ad ' inistratlon of every department. The High· 
way Departmen.t would t •.ke its plac,e with other agencies as an integral. 
part of the Stat.e admini tratiol!,. It would have. the same fiscal year 
as the :i;est of the. State p-overnmen~, receive its funds from the single 
State Fund which would be the repository for all State-purpose ,tax 
revenu~s and. re.ceipts,. anlld have its needs b.udgeted ;:ilong w. ith tho,se of 
the ,other· State agenciei;;. , . , .· . . · 

. . . 
· The Department woud be subject to. the same overhead fiscal con-
trols as the rest of. the hovernment. The chief executive would have 
the effective and direct c I ntrol. over its planning and ·expenditures that 
should logically be ·his. And the Legislature, on its part, would have 
an adequate check o'n S ate · spending · and finances. •. The entire. State 
:fiscal picture, complex an b~clouded as i~ has- been until now,· would be 
simplified and maqe cle r. 

353a A similar recommendati, n was µiade .in the Ab~11 Commission report,. op. cit., p: 44, 
and the Princeton Survey report op. cit., p. 37. : ' . 
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Highway Cost Allocation. 
• • ' • ' • ' • : C 

Most of the fu~~s for State highway constructio~ and maintenance 
· today come, as we. have seen,, from motor 'vehicle fe~s and the motor 
"'vehicle fuels tax. A large part of the cost of building and maintaining 

county and township roads is met by, State Aid fundS ,derived from the 
same source. This·being so, it is appropriate to consJder the important, 1 

question of the proper allocation of highway costs.m 

· It is generally' agreed that the cost of building and maintaining 
· adequate systems of highways should be distributed in au equitable re-
lat.ion to the benefits der.ived. 364 Those pene:fiting from improved high-
ways are : . the traffic w~ich. }!Ses the highways, the ,myners of adjacent · 
pmperty, ·arid the general public. Som,e· of.the be;neflts enjoyed .by each 
of these groups are capable' of re:;i,isonably accurate :measure:i:nent; others 
are more difficult to appraise because of their. intangible nature and 
changing value. Particularly is this true of the benefits derived by the 
general;public; . 

' ' 

To assess highway costs in strict accordance with the: benefits re-
c~ived by the respective groups would involve the State :rn a cumber-
some, slow and very expensive procedure. The tendency in the United 
States ha!3, therefore, been. to alloc~te . certain . methods , of' taxation to 
different divisions of tp.e< governmental, skucture. These .methods in-
clude the following :365 ( 1) assessment pf motor vehicles-license, in-

• . \ . I 

spection arid registration fees, niotor fuel taxes and, in some States, 
sales t,axes on. vehicles" and automotive parts. and supplies; (2) assess-

. ment 'of adjoining property-sp~cial assessments levied directly against 
the property; and ( 3) assessment of tl~e general pJJ.blic-genera~ pra'p-
erty taxes and,· less frequently, Sl;l,les 'taxes,' inco~e and other taxes. 
The methods use.d, vary from State tq State, and .1have been modified, ., 
in almost every State at one time ,or anothe;r. 

363 In. this connection; see Agg and Brindley, op. cit., c. VIII and c. IX; Introduction to · 
Highway Engineering, by John H. Bateman (3rd ed., New York, 1939), pp. 386 to 393; Owen, 
op. cit., 'Parts II and III; American Highway Policy, ·by Charles• L. Dearing· (Washington, 

. 1941), ~p. 158 ~o 175; Principles of Highway Administration and Finance, ,op. cit. 
364 Bateman, op. cit.'. pp. 386 and 387; Principles.of Hig,kway Administration and Finance, ' 

op. cit., "Distribution of Cost," par. 1. . · , . · · · , . . . 
3 65 Bateman, op. cit., p. 390: 
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· Careful study of the problem· of distributing highway costs will· 

show that.it·s. solu. ti.·on1det.e·· nds fun·d·a. nie. ntally upo. n ... the use .... that is·in ... a. de 
of the various highways. Righways may be grouped into four major 

· classes :366 .(1) primary oads, 'comprising the Federal Aid and State 
systems and their extensions within municipalities; . (2) secondary 
roads, comprising State td highways .and principal county trunk high-
ways ; ( 3) · purely local tqwnship road.s ; and · ( 4) rpads and streets with· 
in mu:qicipalities other than those whic]:i. are extensions ofFederal Aid 
or St~te roa. ds. ·T~e.· :fir.sJ tw~ gro.ups are commonly kno.wn ..... as. ge:µera!-
use highways, and .the 11st .two as local-use roads. _ · . , ·.. .· . 

· The following principles adopted by. the American Association of 
•. State Highway Offi,.cialsl relative . to , highway :financing r. epresent . the 

weight of official opiniorl in the. United States al).d, in a genera,! way, 
::::;.~ )ield b; mant of th~ leading authorities on highway eeo-

. 1. Primary ~oads should be :financed· insofar as possible 
from State fundsl derived . fro1!1 motor vehicle. fees and motor 
fuel taxes, and fr0m Federal Aid funds. Where these funds are 
sufficient to· :finanJe the primary roads . without undue. burden to 
the individual mo~orist, there should be no . local tax funds. or 
special assessment .funds used on such. roads except, possibly, 
to pay for the e:s:~ess" surface width on streets Wjhich constitute 

, primary. road extJrl nsions within municipalities. ·. . · . 
', , I , ' 

2. Secoi:i.dary roads should be :financed largely by local 
1 revenues derived , rom local general tax. levies, but a · part of 
the' State motor uel tax funds and some of the, Federal Aid 
fu~ds may pr. ope. rt y be used on these road.s based on. t. he. traffi.c 
which they serve. I . . . . • - . · ·.. . . . . , . 

3. Roads of ilt purely; local nature serving only local needs· . . I . .• . . 
should be fi.nancErd by funds derived from local gene.ral tax 
revenues'. SpeciaJ assessments on .adjoining )ands to pay for 
part of. the cost ©f. such roads may ·. be justified. 1 · • 

. 4. Municipa:ll roads or streets should be :financed by local . . . . . . taxes or bMpecr assessn,entB ?Il adj~ining proryrty. _- . . . 

· . 366 Princfples of Highway 1dministrcition. and Finance, op. cit., "Classification of High- . 
days"; :and see Owen, o.p.· 1;it., p. 41. , , . · . 

· , 867 Princip~es of Highw~y Admfnistration a!fd: Finance, op_. cit., "G~n~rai Principles"; 
B~teman, op. cit., p. 392; Agg a d Brmdley, op. cit., p.171; Dearmg, op. cit., pp. 158 to 162. 

. ' . . . 

i.' 
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5. There are special ,be:ire:fits whi,ch result from extraordi-
, · nary highway i~p:rovenients in congested :districts which. may 

properly be , :financed, at ~east in part, by the' formation of, 
improvement ·districts. wtth · special assessments. Such cases 
should be distinguished from those where. the proposed )improve-
ment may.result in 'damage ,rather than bene:fitto adjacent prop-
erty. This principal is limited· to conditions that are not 
normal or average,· and does :i;iot apply to r~ral districts. 

Thus, the major :financial responsibility for the support of general~ 
use roads is assigned to motor vehicle u.13ers, while local~use roads 
becom_e the respon~ibility of loc~l taxpay;ers. It should he . noted that 
highway policy in New Jersey accords with the first and fourth of 
these principles. . However. in' the case. of secondary roads, the tend-

\ • 1. ' ' : 

ency has 'Ileen · to pay· an incr~asingly larger share of their cost out of · 
State Aid funds. State Aid funds are also .going into .roads Qf a purely 
local character. In these two respects, ·New Jersey highway policy 
represents a definite departure from the seco~d and th~rd p1rinctples 

: ,- . . . l - , r 
outlined above, and should accorilingly be reexamined and redefined. 

;• ' 

Although general-vse highways form a relatively small part 'of · 
the .total road mileage of the State, they absorp a large portion of 
the total expenditures for roads because of their · necessarily superior 
development. . Th~ distribution of . this cost in an equitable manner 

· calls for a comprehensive review and analysis of the entire problem. 
. • . I • , . 

The most that I can be done here is to i:µdicate the main. <;>utlines of 
. the subject: 

It should be noted that the ~tate~Wi<le Highway Plamiing Survey 
now under way in this State will be of inestimable help in any con-. 
sideration. of the fair apportionment of ,highway costs. The road 
inventory, ':financial survey and traffic survey I making up that st11;dy 
should be the' starting point of ,any investigation of. highway :financing 
in New Jersey.368 , · · . • · · • 

i ln the last analysis, :'every vehicle :must . bear two~ ch~rges for · . 
road construction and main~enance. The one is called a 'readiness 
to serve' charge, for the particular road facilities needed; the · other 
is c'alled a 'use' . charge for the extent. to which the·. vehicle is 
driven". 369 ;, 'I 

· 368 See p .. 79, supra, £6r a brief description of the contents of this survey, and pp. 363 to 
365 for. a. detailed discussion. . · . . ·. ·_ · , . " 

aa_a O~en, op. cit., p. 53. 
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The wide varlations , n types of motor vehicles and the intensive-
ness of . their use of the highv;raY,s must be recognized . in c9nsidel'ing 

. the "readiness to serye" charge.370 , In New Jersey this charge takes 
... the form of a registratio fee based on rated horsepower in the case , 
of passenger · motor ve icles, 371/ carrying capacity in tlie case ·· of -
omnibuses, 372 and on th gross weight of the yehicle when load~d 
to its· carrying · capacit~, .in· t]le cas~ .of automotive . commercial 
vehicles/ tractors, ~railer~. and semitrailers. 373 : • Registration fees .. were 

first. l.evied in 1921 and.· ~. a.ve. · no·t·· .been .. , rev. i.sed··•···.·• s. 1.·nce. 193. 4, wh .. en the 
Motor , Vehicle Act was l _last, amended in , this respect: 37,4 . ·. . 

These fees. have the ']'irtue of being simple to .adrninfater, but they 
'can hardly claim to be, ll}ore thari a rough 'approximation to scienti:fi~ 
· accuracy in allocating · the "readiJ;l~ss to ~erve" cliarge.' They were 
levied at a time .,when th]re was only 1:V li:q:lited amount of information 
available as to' how high ay costs might be distributed equitably and 

' ~;c;:~t~:i:0 d::;!g t~= ' ~s:e!lf =d~: T~d e:i:n:::sr:ie:~;!i::::~e~a~: 
being aycumulated dailyl in the; course of road studies go~ng on in 
every part of the United States,. provide the basis for a revision of 
the entire system of mo~or vehicle · fees. 

The very statement~~ the ~hifting basi~ that i~ used fo: determin-
ing the f~e to be charg~ fo.r pa~ser1g~r a1+tomob1le~, omurbuses, and 

aro D ; p '. · 163 earmg, o . cit., p. . . 
371 R. S. 39: 3-8. The fee is ort/ ~;tits per horsepower or the major fraction thereof for 

· the' rated horsepower of a passim er n:io'tor vehicle, up to'.ip.hd .including vehicles of a 29 horse-
. power rating, ·and fifty cents per hoi-s,epower or the major fraction thereof for all such ve~ 
· hides having a. rating of ~O hoq,epo·w· ,er: or IT\0re. , A :fee of $2 is chargeq for 11:otorcycles , 

(R. S. 39:3-21). No fee 1s charged:.f9r,,motor vehicles, not.used for pleasure or hire, owned· 
by the U·.nited. Stat. e.s,t.he, St.at. e~of,· 'N.· e.w Je.rsey,. a n.m• ni.cipal·1.·ty o. r·. county,. duly. a.utho.r.ized. voluntary fire . department, hospit 1, hun;iane: .society, an anticruelty society of New Jersey, or -
the American Red Cross' (R. S. 9:3-27). · · • . ' , 

,. 372 R. s. 39:3-19, The fee 's $15 fo; each omnibus having.a carrying 1 capacity of fiv~ 
passengers or less, and increases !ntil a,.ch,a,r.ge.• of. $40. is m.ad.e fo.r a ,vehicle having a carrying 
capacity of 27 to 30 passengers, The fee is $40 for every omnibus with a capacity in 'excess 
of 30 passeng.ers, with an ad!Iiti nal charge of $2 for each passenger,' measured by carrying 
capacity in excess of 30 passengrrs; · , ·' ·' 

. . 878 R. S. 39:3-20 .. The fees Jvar:v; from $10 for a gross weight of' 1~00 pounds 6r less, 
to $99 for a gross we~ght of 29,001 to 30,000 pounds. After .5000 pounds the fee. increases $3 
for every 1000 pounds. Farmers~pay one-half the registration fee for trucks (R. S. 39:3~25): A Hat. fee pf $3 is charged for f .rm tractors and traction equipment used for farni operation, 

·and for traction or tractor well- rill machines or. well-drilling equipment. (R. S. 39:3-24 and 
26). , • , . , . ' . , .. •, . I 

874 P. L. 1921, c. 208; P. L'. 1 34, c. 123. -
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_ ·. comme~cial vehicles like trucks and trailers,· .indicates the ·unreason-
ableness . and inequity of the present system of _ motor vehicle. use:r 
taxes: Legislation 'has lagged behind research. Neither rated" horse, 
power, nor· ~arry~g capacity, nor gross weight is alone a proper measure 
for-assessing motor vehicl_e f~s. 375 . If one ·con~ider the problem .solely. 
from· the· point of view bf' the, force ,exerted on the pavement by the 
vehicle/for· .example, then' it _is the- -maximum wheel load -and _not the· 
gross. weight of tl),e tr11ck when loaded to ·capacity, that should_ be used 
as the basis of the charge .. Even the wheel load is only af r_ough 
measure of the force exerted op. the· .road. "The' real pressure upon · 
the- ro~d is not _a static weight, but ·the push of ~he ' wheel while it · 
:moves-the impact forqe. And this lip.pact varies with. the wheel load, 
speed of vehicle, type of road,· and tire equipment, incr~asing with 

. speed,· up· to :fifty 'miles per hollr, and being less f9:r the same static 
loads if ball6on or pnem;natic, tires are used. instead of solid rubber,· 
or if the roa_d is smooth". 876 · ·· · ' 

New Jersey has followed th~ policy of providing -roads th~t will 
permit of the free flow of all vehicles, even though they· vary, within 
limits, -in speed, weight. and dimensions, rather than ·~elude, the ,differ-
ent types altogether or require them :to use inadequate roads~ 877 · I:r;t 

. \ •• J ' - . . • ,. ,· '· .·' ' : 

/ consequence of this I11odern policy. of "providing· general purpose ·facili-
ties designed to permit l;ll opti~um .fl:o;w ,of traffic ~oinposed of hetero-
geneous units, a joint-cost_ problem is, encouri.tered fo. the distribution 
of the tax burden".3~8 · '-' • ·' · -: · ·· , ··\ 1 · 

· A certain _ portion of :th~ tota(~o~t of f~rni~hing" t~e1;1e facilities 
should be shared by. all vehicles' equally; regardless: of the 'extent of' 

- their ·-use of the highways; .-Higllway' administration costs, the costs 
. incurred for· acqJtlting right-of-way, _,constructing bridges, preparing 
the sub~gra<1e and t_o some extent provision for_ surfacing, are largely · 
.independent of the type and volume of . traffic up to the point wp.e:re 

I 
a111 Cf., Owen, op. cit., pp. 78 to 80. 
376 Ibid., p. 52. 
877 Restrictions on the dim,ensions -~d ·weight-_ of commercial niotor vehicles, tractors, 

trailers and semitrailers :are ·imposed by:sR.· S. "39:3-84; Passenger and commercial vehicfes 
must .~e equipped -'¥ith rubber, tires in ~tich ,:.ondition iis hot. to be lilcely tci cause. damage te 
t~e h~g~ways U~- S. 3?:3:23 and 80). · R. ~- 39:3-83 fi~es _the g_ross wheel l9ad for various 
size solid and pneumatic tl_res for _commer(:J.a:l motor vehicles, trailers and tractors. Rates of 
speed are fi:iced by J?. S; 3~:4-98.: . . , , --"'·'.:.. -~, . · · · · 

s7s Dearing; ,op. cit,, p)6i '· ,· 
' I ', 

; i 

' .J 

:\-
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I • congestiqn or the . charac er of the vehicles "forces eith,er superior 

design or the provision 1f additional -facilities". 378 It is also clear 
, that ''there are certain 1n,n~mum requirements in road quality due to 
vehicle speed, weather, tqlpography and safety".379 A basic fee may 
properly be charged to alI motor vehicles in order to meet this mini-
mum cost. 

Certain vehicles, how ver, require road qualities above the mm1-
mum. Extra costs must e incurred by the State' in-' order ·to provide 

\ : l · r , . 

roads c.· apable .of acc.omola.ting vehicles pos.sessing. certa.in ch·a .. racter-
istics, measured by their gross weight,380 wheel load;881 length, width 
and height. 382. · . . , · • · . · 

\ . r . . ' 

.: .k\.nother interesting a pect of· the problem of. properly' distributing 
.the cost of .gen.eral-use ro~ds is po~ed hy Dearing in, his recent work, 
A.merioan Highwa-y Polfcl}, He calls attention to the fact that the 
presence of heavier 'vehicles, such as buses., trucks, and ti;'actor. and 
trailer combinations, on the ro.ad lowers the general standard of high~ 
way mobility and convet1 ience~383 This "factor of. differential toad . 

379 Owen, op.· cit., p. 63. · · ' · · . · 
38 <f By relating. the registratio , fee charged for trucks, trailers and tractors to their gross . 

weight when loaded ,to capacity, l'f ew Jersey has clearly taken the view that increased weight · 
• puts the State to prbportionately greater· expense in providi~g facilities capable of accoinmo·-

dating these· heavier vehicles. I · · . · ' · , ' 
. , . 3~1 Owen! op. cit., .uses .wheel ~oa_d ::i,s _a basis for cost .a!l?cation. Arguing that' "~ifferent 
types of vehicles, because they rqqmre different r. oad .facilities, may . be held responsible. for 
specifi,c highway costs," he develolis a formula for allocating highway costs in accordance with 
this principle. He states· that "Stich alterations as are .introduced by desirability factors and 
extra charges for using the high}ay as a place of ,business have no significance in accurate 
cost allocation. Highway costs are not more because a 'certairiautomobile is used for busi-
ness purposes; or because trucks ~re 'undesirable'." Pp. '64 to 67, and see particularly, Table V 

on ps~{also, Pri:ceton Survey a} New' Jersey Finance, Public Inter~st (Folder) Series No. 7 · 
(Princeton, 1940), issued by the School of Public and International Affairs of.Princeton Uni-
versity! which proIJoses a m.ethod.lof .cos.t allo. cation·. ran.ging from $6 to $700. for various. types 
'of vehicles, based on. wheel load. · : · , · , . . 

382 Dearing, op. cit,, p. l(!S, n@tes that there is a split in engineering opinion on the q~es- · 
tion. of these incremen,fal costs. t"From the technical· standpoint of h~ghway design, gross 
weight has significance with refe ence to bridge capacity; wheel or axle load to impact on 
pavement;' width, height, and le gth to pavement width, road curvature, and clearance of 
overhead structures." See Public Aids. to Transportation, prepared by the Office of the Fed-
eral, Coorginator of Transportati,n' (Washington, 1940), Vol. IV, p. 81, ff., for a discussion 
of the various views regarding tile appropriate weighting of these physical factors: · · 

· 383 Pp. 164 to 168. Cf., Oweh, op .. cit., p. 59, who takes the view that trucks and buses. 
should not b~ made to pay fo~ ~he extra wid_th of highways. In the eight years since his 
book was written, the use of highways py ·local. and interstate trucks and buses, especially in 
New Jersey, has increased rapidly. Vehicles have bec;om,e .larger and heavier. Problems of 
reduced grades, wider roads,. impfoved alignment, and ~dditional facilities capable of handling 

. these ".ehicle_s or even of s~gre ating them from the normal tlow of· traffic, have become 
1m;reasmgly important · 

. ' / . 
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occupancy", as he terms it, has thus far received little recognition in 
highw11y administrati9ri and tax policy, probably because the move-
ment of motor v,ehi~les ''has not' long been so rapid as to require spe-

. cial .co~sideration, and' also that in the pioneer phase, of road building, 
from which we have. only just emerged, the• paramount need of a 
merely passable. road surface ,prevented attention to what would have 
been con.sidered excessive, refinement oi· design". 384 

' I 

The effect of these. bulky, slow-moving vehicles on the general flow 
,of traffic, .as Dearing points out, ','has. passed the stage where it can 
be- dismissed . merely as a nuisance factor". . Not only, do . they, clit 

' down We speed of all traffic. and ma,ke it almost impossible for the 
average highway user to realize tp.e advantages that the road · was. 
designed to . provide, but they create traffic hazards by temptin,g or 
forcip-g drivers. into pa,ssing movements: Studies are now under way 

. to, determine the minimum speed whfoh must be maintained under 
various conditions of grade an,d traffic volume in order to p~event this 
congestion. Once this minimum . standard has been determined for a· 
particular State or region, three lines of action are possible: ( 1) : ex-
cluding vehicles that cannot meet the_ standard, (2) · redesigning the 
highway, or· ( 3) exacting a :use~ charge from vehicles that occasion 
unusual, road conditions.385 • ' 

, Seriou!;l consideration may well be given by taxing authorities to 
the possipility of dealing with the problem of differential i road oc_cu-
pancy through user fees., The highway engineers can address them-, 
selves to the question of the need' and ad-visability. of ,redesigning the 
roads. , · 

The second· charge· levied on motor vehicle. users is that imposed 
1for. the amount of use whfoh each vehicle makes of the' highway facil-

. ities. The motor vehicle fuels tax has found· universal acceptance 'as, 
. I • 

a ':use" charge.386 :Although the proper a,ssessment of the "readi;n~ss 

884 "Utilization of the Planning Survey," by H. S. Fairbank, Proceedings' of the Twenty-
F owrth ,Annual Highway'Confereµce, 1938, p. 103. · 

385 Dearing, op. cit., p. · 168. 
386 Th~ t~;_ was first introdu_ced in Oregon, in 1917. · Within ten years every State had en-

acted a similar law .. Its popularity may be attributed to the fact that it is easy to collect, it 
has not proved burdensome to consumers, it has provided better roads for motorists, and, 
finally,' because it is a very accurate measure of the ;use made of the roads. Owen, op. cit., ' 
p. 84. 

1. 
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to serve" tax (motor vehic e fees) p;resents certain problems requiring 
very careful study, there ts little difficulty abo.ut the assessment ,of) 
the gasoline tax. It. has the three characteristics which every good t8;x . 
should have: equity,/simplibity and adaptability .. It is easy to collect. 
Its scientific basis is soun It is an excellent measure of road use.387 

It may be considered "as device for measuring the dynamic factor.s 
of highway occupancy" ,388 

The only controversies that have a.risen over the gasoline tax have 
been those regarding the mount of, the tax and its distribution (the 

· "diversion" argument); 11~ though the , cost of- collecting the tax has 
· .been relatively l~nv, autho ities here as well as throughout natio_n 

have been faced, by the ver-present problem of tax evasrnn .. • This 
. problem i.s cl. osely co.nnect1~d w. ith the, pra.ctic~ of granti~g refunds. 389 

• There can be n0i doubt that the refund privilege has been abuseq.__: 
to what extent one can o ly- guess. ·New Jei~sey now .allows refunds 
in the· ca~e of eighteen' d*erent uses of motor fuels. 390 , • The list has · 
gradually been lengthened through the years. The increase )in the -
amount of ref-qnd.s has re~ulted · from the gre~ter use of motor fuels 
on the farm, the fact th~f more and more people are constantly be-

. coming familiar with theJ refund privilege, and the making 'of · fals~ . 

rep~":'M~::•::: t• o: j" ,:~:::,::;0
::.:::,~~;, :,::?;•:: . 

the gasoline tax automatically tax~s vehicles according to mileage travelled; (2) out-of0State 
vehic)es contri~ute toward road cbsts_ within the State; ( 3) . heavy vehic~es consume m<;ire 
gasolme per mile, and· hence pay k higher tax than. light velncles, ( 4) high speed, causing 
greater road impacts, _requi~es moie gasoline consumptfon; (~) where th~re .is heavx. volume 
of traffic, and hence mcreased road costs, the congest10n which results m .,slow dnvmg and 
fr.· equenf .stop. ping and st.arting, wl' ill. in. creas'e gasoline consumption, thereby making more 
taxes available . for the extra_ road c~sts. , • 
' • ' I • ' 

388'Dearing, •op. cit., Ji. 162. "However [the gasoline tax] is not capable of exacting from 
all vehicles, irrespective of relative use, an appropriate contribution to. the 'fixc::d · capital costs 
o_ f. pr.ovidipg a standard highw~y... lN or d_ oes.·· it_ const.itute a s~t. isfact?ry ~ethod_ of. deaJing .. 'with 
the extra-cost problem that .arises from the .dtf'ferences among vehicles m their physical rela- · 
tionship to the ,road" (p. 163). T ese costs can only be met by levying a "readiness to serve" 
charge like the registration fee. Cff., Owen, op. cit., p. 92. · • · 

389 Owen, op. cit.; pp. 87 to 891 . · . . · ·- . , ; 

· .· · 390 R. S. 54:39-66, 'as 1at'ru,mde,J by P. L. i940, c. 169. These include fuels used for motor 
vehicles and ·boats owned b:y the_~tat~ and. its _political ,s!lbdivisions, farm machinery, aircraft, 
ambulances, r11~al free deJ1verr 9arners, .vehicles _runnm,g only .on rails or tracks, vehicles 
operated exclusively on private prpperty; motor boats and vessels used in the oyster trade in 
~he tidal. wate,rs of t~!'! State, o:, :llor co~me~cial fis~ing, or fishini parties; cleaning and dye-
mg; .stat10nary machmery, hea. tmit and.· hghtmg devices,. fuels exported o. r sold for export to 
any_ ?ther Sta~e or country. Sel Princeton ~urvey report, op. _cit., pp. 100 to )102, for a 
cntlc1sm of this systfm of refund and recommendation that most of them ,be eliminated. · 
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This brief-discussion of .the allocation of highway costs has indi-
cated the need 'of reconsidering several important questions. Shall New 
Jersey continue to pay as much of the cost of secondary roads as .she 
does under her present liberal State Aid ,policy?· Should State funds 
be expended o:µ roads of a purely Jocal nature, as is now the practice ?391 

Is the preseI1.t unscientific, . inequitable and dated system of motor 
;ehicle registration fees to be allowed; to sta:i;id? Ougl;!.t there not to 
be a. revision of the g~nerous gasoline tax refund policy of the State? 

, , 
rt 1s recommended that the Legislature, in cooperation. ,vith the 

highway officials and· tax authorities of the. State, undertake 'a, com0 

prehensive study of thes,e matters in order ·to recast the present high~ 
way fiscal policy and particularly to establish a system of highway 

· co~t allocation. which .will be1 ,equitable, ·simple and adaptab,le to a11 
types of·vehicles. · 

y . 

391 See p. 527 ff., Post, for a different treatment of this' question., 



I 



CHAPTER V 

THE WORK OF THE NEW JERSEY ST A TE 
HIGHWAY DERARTMENT 





229 

CHAPTER V 
THE WORK ,OF THJ!. NEW JERSEY-ST ATE 

·HIGHWAY DEPARTMENT 

, · The objec.tiv~s of a State highway department are: 

· 1. · To construct, re_construct, maintain, repair, light and 
equip the existing highway systema1id future additions th'ereto. 

2. To conduct ·continuin15 · planning surveys covering . all 
phases of the highway system of the State fr.om the administra~ 
tive, engineering and :financial points of view. · 

3. To carry qn constant rese.arch into· and the testing, ,of 
materials used in construction and maintenance for the, purpose . 
of providing durable, safe, efficient and attr?,ctive roads and · · 
other structures · at the · 1owest possible cost. 

4.'. To provide 'the safest systen1 .of roads a:nd .bridges con-
sistent with the speed and. volume of modern transportation. 

~ I , . .,- - -

· 5. T'o lands~ape. [J,nd otherwise beautify the highway system. · 
• 6. To keep ~he highways. free and· open .at all· times, .~,spe-

cially from ice arid snow, from encroachments, . and fr01:p any 
other conditions which may endru1ger life or property. 

7., To cooperate with the Federal Government in public 
ivorks programs involving highways and highway structures. · 

' 
·· 1. 8. To· administer any grants-in-aid for highway purposes~ 
whether received from the Jfederal Government or grantep. by • 
.the State to the counties and municipalities:; ·, 

9. , To maintain central control and management of· all 
plant and equipment owned, or leased Pl -the department: · , 

10: To. keep the public informed of highway p.rograms ,and 
activities through appropriate and clearly understandable media. 

' . ' . . . -. 

O~er 3200 persons comp~ise the New Jersey· State highway or-
ganizatidn engaged in carrying .out these .objectives. The details of th.is 
'organization and the d~ties of the various engineering and non-en-
gineering employees are set out at length in Chapter II. , This chapter 

.deals with cert~in important·aspects of·the work of.the Department and' 
sets forth recommendations concer:µing these functions. 

' . ' -· -

/ 
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. Chief Clerk aiid s~:csTRA TION ~IVISIQN . 
· A~ the principal aJmin1strative aide to the . State Highway Com-

mi.ssi.oner, the Chief C. le.f k and Secret. ary sho·u·l d. J.ogicaHy be respo11sible 
for all administrative. f~p.ctions. 1 He is not., Publicity and educational 
w .. o.tk, f~r.example.? a.:e .. 1sp_ecti.vely entruste~ to a p·.ublic1ty. ma~. a.~d ·t·o· 
the Engmeer of Special ir_esign attached to the office of the Qommiss10ner. 
,The Inves. ti.gat. ors wh. o fheck on complaints and .. inyes.tigate .the ,.r.r. o. rk·.· 
of the employees in th.e I.field, also ,report to >the Commissioner;· Insur-

a .. nee is h. a.·· nd.1e. d by. the tC.omm .. isstone. r, w. ho. a.Is. p · exercise. s. a large. ..lJlea-.. sure of control·. ·over pe .sonnel administration. · . . ' 1 , . 

· · · Because of ·the ~ea volum~ of detail and paper work wh.ich h~ is. 
obliged to handle as 0h1ef Clerk,, Secretary, Approval Officer, and Cus-

t· 0.0 di.an ·.o.f t. he ~.abor·P·a1r.·qll F.1 ·un. d, .. ·.the_Chi.ef·. Cl~d.·r ha~ had ~itt_l.e ti·~.e. · for the more important task of studymg and improvnig existmg ad-
ministrative practices.302 He };tas been able· to delegate only a; part of · 
the duties which' devoly upon, ,him~ The result has. been that impor-
tant problems of admi,nistfation. hav~ not· had the att~mtion which · he 
·otherwise m. i .. ~ht have. g1· .en the.m. Admini.strative p. rec~du.res hav. e re. -
imained relatively static. 1 

• • • • · '.. , 
. ' ' . ' 

. The Highway Com· issioner has do.ne no: more to remedy th~s situa-
tion· than' did the Hig~'f ay 'Oom~issions th_at preceded· him. . He ~id ( 
not ~.ra.1s,p th·e· o·p. p. ortunfy of. fr~ei~g .the ~h.ie.f Cler. I~. fro:i,n.· t~a~eh_ng 
detail so that he coul~ devote his energies to maJor admimstrative-
problems, The Commissioner has failed to recast the administrative 
functions of the Departtlient so as to achieye coordinated, efficient or-
ganization along . the Iirles suggested in Chapter III. 393 The 'need for 
such reorganization is aiain ernphasized. If should be effected as soon 
as possible. J 
' 392 The presen't Chief Cler h~s held that office since 1914 .. The . first Stat~ Highway 
Commission de~ignated him Sepreta_ry to the Dep::irt~e~t in 1917. 'As Secret:iry he must, 
among other, thmgs, attend, all meetmgs of the Comm1ss10ner, look after tneetmg schedules 

. and minutes, and handle depart/nental correspondence: In 1918 he. was designated A,pproval 
· 0.fficer. for the Depar.tme. nt., ani , as . such.. }TIUS.t approve. all biHs, payrol/s; et. c. He , h. as b. een 
. Custodian of the .Labor Payro 1 Fund smce 1921, and hence must sign all labor payroll 

. checks. See pp. 47 and 48, sup (l· · ' . . . · . . .. ' · . . . . . . . 
393 See pp. 1.56 and)57, supra, •. · ,' . · • · 
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Chief. Auditor and Accountflnt: 

The rel.ation of· the Chief. Clerk and Secretary to the Bureau of 1 

.· Auditing 'and Accounting under him is ·almost entirely nominal, his 
supervision over its work being of a very general nature.· For th~ most 
part, h~ serves as a conduit for matterw"passing to and from the Ch~ef 
Auditor and Accountant, such l}S bills, payrolls, contracts, rep~rts, and / , 
the like. l 

· The quality of the work done by the Bureau and,the completenrss 
of its. records have already been cmnmen.ted ·. upon. The major recom- 1 

mendations relating to the fiscal administration of the Dep~rtment are 
set out in Chapter IV. 

• . As chief fiscal officer of the Department, the Chief .Auditor and Ac- . 
countant must approve all bills, estimates, payrolls, etc., of the Depart-
ment. He is logically the person to provid,e the responsible signature 
required by ;the Comptroller before he wiU ·honor a h~ll or .payroll fo:i;-
payment.393" Under the present arrangement, the Chief Clerk is the desig- ·• 

· nated Approval Qfficer for the Highway Department. This means waste 
motion and needless extra work for the Chief Clerk. It is re~ommendeo. 
that the head of the. proposed Finance Bureau, which will take over the 
duties of the Bureau of· Auditing and Accounting, be the Approval Of~ 
fleer for" the Depa:i;-tment. . . 

. Sincethe Chief Audifor and.Accountant is r_esponsible for the prep~ 
.. aration of ,the labor payroll, he should for similar reasons also be Cus-

todian of the Labor Payroll Fund in place of the Chief Clerk.393a It 
. is therefore recommended that the head of the proposed Finance Burea,u 
be Custodia:µ of the Labor PayrolJ Fund and !3ign· the checks drawn · 

' thereon. In fact, he. will be in charge of all· payrolls unJler the .pro-. 
posed plan of reorganization. ~93b · 

I 

Ac~ounts Receivable:. 
- • C ' '. I ' • 

As of December 31, 1941 tliere · were $492,675.53 in accounts receiv-
able on the books of the Department :394 $9,893.30 due from State de-· 

I 
30 3a See pp: 47, 48 and 208, supra. 
393\>'See p. 156, supra, and p. 256, post. 

· 394 New· Jersey State •Highway Department Annual Report, ·)941, Auditing and Ac-
counting Bureau, Schedµles 37 to 37-N. Accounts receivable totalled $3,837,662.73 in 1934 
and, remained above the $3,000,000 mark until 1939, when they were reduced to $483 511.18, · 
largely due to the settlement of a claim of $2,317,371.47 against the Cityof Newark in 1938 ' 
arising out of the right-of-way requir•ed for Route 21 through that city. : AnnUia;/ · Reports, 
1934 to 1940, Auditing and Accounting Bureau, "Accounts .. Re~eivable" schedules. . ·. , 

I 

.I 



partments, $2,541.69 fro ·counties· and municipalities, $397,814.64 froni 
public utilities. and· $82,~25.90 from outsiqe pai:ties ( representing m9stly 
damage• done by them tf road structures) . Many of the~e accounts are 
more than ten years. ol<P.. A claim of $304,916.44 due frqm the Public 
Service Railway· Comp:iny for work on the Hackensa,ck River bridge 
dates back to 'May 1926j Two others Jor $51,711.89 and $40,061.31 due 
from the New Jersey aJJq. New York R:;tilroad Co., were billed in 1931 and 
1933, respectively. Acco1nts receivable are not included among the assets 
of the Highway n·epartiln.ent, by ruling of the, Attorney-General. Prac-
tically ~v.· ery acc. 01int ht .. ·s·been refe:red,to him for colle. ction. In' vie~ " 
of the age of many of · ese claims, they ought to be settled promptly. · 

f . 7 . -

In th~ futu~e ~very effo f should be made to col~ect or 1otherwise dispose 
of claims w~thm one ye~r after they have been billed by the Department. 

Insurance: j , 
The jnsurance carried by the Department on its plant, equipment 

and highway structure~ is placed by the Commissioner. Requests for 
specHic coverage originrte in the .various. offices and Divi,sions of the 
Department, and are accompanied by such information as is deemed 

. ~ertinent. ·. 'I~ is app~ref t that such. a proee~ure results. i~ each item of 
msurance bemg consider~d pretty much by itself. Ther.e Iff a lack of a 
systernatic, scientific hdn',dling, of .the insurance problem a~ a whole, 
centered in one bureau· Jr officer. 395 . 

·· A check Qf ~he . ins~rance 'now carried by--' the Department. · sh~ws 
that it :~joys a low_pre1r1ium rate ?n·t~e larger polici~s beca~se of.keen 
competition among msurers for the busmess. A. questton which at once 
.~uggest.s'it~elf-, and oneJwhfoh

1
seemingly has not be~n.fully considered, · 

1s whether the Depart1ent ought not to be a self-msurer on some of 
its plant and equipment.306 When careful study has given the answer 
to this query, there she uld be a determination of the exact present 

. value (depreciated) of ihe property to be insured and hff\y much cover-
. age is advisable in each jcase. Such a reexamination may well res~lt in 

, . a revision of the insurince presently carried, with attendant savings. 

395 There has b.een , some ipiprovement -in the handling of Department insurance since 
the promu1gation of Executive Order No. 1, under which. the Commissioner of Finance 
critically ex~mines each policy.

1
:1 In one case, a doub).e cove~age i.of certain equipment was 

brought to light. • . · • 
•396 The Department is a se £-insurer on workmen's compensation. · 
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Finally, the type· of policy to be writte'n,in each case should be deter· 
:inined~its term, co-insurance clause, conditions, e~c. The cooperation 

· of Department officials, insurance companies and experts,· and the staff 
of the. Commissioner of Finance can easily be obtained in carrying out 

1 a com,prehensive study of the insurance coverage of the Department. 
' Although the . Chief A,uditor and Accountant has most of the rec· . 

· ords and figures . that would normally be referred to in determining th~ . · 
nature and amount of insurance needed in any particular situation, he 
was never consulted by the Commissioner . in the placement of insurance. 
until 1941, when he was ,called in on the policy covering the new 
Newark garage. ··As chief fiscal officer of the Department.he is the logi-
cal person to handle; all insurance, with the Commissioner giving his. 
final approval or disapproval. It ;is recommended that insurance here-
after be made the responsibility of the Chief Auditor and Accountant, 
and that he make a thorough check of the policies carried by the De· 

· partment with a v1ew 't.o obtaiiiing maxi:i;n'um effective coverage. at the 
lowest possible price where it is determined that the Department shall· 
not be a self-iµsµrer. ' 

It is to be noted that in the recQmmended plan for. reorganizing 
the Department, the .insurance function· is placed· under the Finance 

. BureaU.397 The 'arrangement ultimately recommended, when the fiscal; 
administration of the State · has been· revised, is that the chief State 

· fiscal. ofjlcer ·. · (the. Commissioner . of Fiscal CoµtroI · in the plan· proposed· . . r. 

·in Chapter IV) handle the insurance for all State· agencies, including 
the :Highway Department. 398 · · 

· Safety Education: 

. The Department has no, program to educate the . employees in 
methods· that will reduce the incidence · of damage to property · and 
equipment. · The value of such a program is clear. Less property da:ni:- ·. 

, age means lower. insurance premiums. . A safety program of this type . . ' . . ,. 
should be instituted. It can be .combined with the health and welfare 

. program for departmental employees mentioned hereafter.399 · 

301 See PP, 1S6 .and 1s7; supra. 
398 Seep. 217, supra. 

. ' ' 
399 See p. 25S, post. 
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Preq;::::::t:e::l:i::f:
5

~een obtained by:the Department under its. 
' system. of prequalifying biddersJ00 . ~efore 19~2, · wh.en the first group· 
of. prequalifications was adppted, the Department was, burd~ned with 

. enumerable claims filed by qreditors against contractors. Thi.s too~ up· 
. a g.reat .deal ot the time! of the. Chief Auditor and Accountant, and ,his 

staff, and turned the De~a:rtment into a collection agency. A ,concerted 
· effort by departmental o½n.cial, reputable c01;1tractor~, andbonding coµi-

' panies to rid the. highwJy fiel~ o! incomp~tent, and financ~ally unso~nd 
contractors, eventually ~esulted m the syste~ now used m prequahfy-
ing bidders. The present Contractors' Qualification Officer .has done 
much of the work in , s~tting up the regulations, forms and methods 
presently in force. t · ' · · 
. Each contractor m st file. a comprehensive statement ev~ry. six 

months, or. as often as the Commissioner, dJ,ems advisable, setting oµt 
the details ·of his financ~al condition, as w~ll as the equipment he owns 
and a record of his experience and past performance. 401 This is an- ' . I .· . ,, , , , , . 

alyzed ?·Y .. · the Co. n.· tracto~s' ?.lass~. fie. a ... tion. O~cer who~e. ~ecom .. mend. a. ti._ons 
are reviewed by a Preqliahficat10n Committee cons1stmg of the High-
way Engineer, ·Qonstruction Engineer, General Solicitor,· and Chief 
Auditor an. d Account. a.ni.' The.· committee ,c.lassi:fi. e.s the prospective bid-· 

. der according'to the ty e of work (general construction, grading, pav-
ing, bridge coristructio . , and · special miscellaneous) and. amount . of 
work ($50,000 to unlim,1ted amount) on which he may bid. The com-
mittee's· recommendatiorl goes to .the Highway Commissioner• who. then . . I . . , 

m. ake. s an .. order e. st .. a.blisf,in·g. t·h.• ·.e· .. contr·a. ctor's class·i.fication an .. d rati.·ng .. · The, contractor is 11oti:fie of the ac~ion taken, the date his· classification 
a:µd rating will expire, arid when he must file a new prequalification 
questionnaire. A .dissatisfied contractor may request a hearing before 
'the State Highway .. Comt· ission.er; In,cMe of =unfavpr~~le ruling he 

• 400 R. S. 52 :3_5-1 to 1? con rols the dassification of bidde.rs. ,See pp. 49 and ,52 for the 
duties of the Chief Auditor a d. Ac'countant and tlte Contractors' Qualification Officer in 

, pr,equalifying bidders. l ' • · . · · . · . 
\ ' .• 

' · 4.0.1 The · equipment state.me ;, t has . taken • on ~n · increased importance because, of defense 
priorities:. Unless prospective · idders , have the equipment necessary fo, the job; it is. ex-
tremely unlikely that they can obtain it elsewhere, Hence any award ·of. contract to such 
,biclders involves con~iderable ri k. · ' , ( , 
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may · then appeal to the Bo~rd of Review · established by statute.402 

·There has been no. appeal to the Board to qate,. although: there. have 1 

been appeals to. the Commissioner for hearings. . 
) 

No. contractor may bid unless his preq'uali:fication statement' has 
been on :file with the Department at least twenty days .. No 'statement 
m~y be, more than six :rp.onths old on the date on which he proposes t~. · 
subil).it his bid. In addition to the regular prequali:ficat':ion questiop:-
naire, the contractor must file a new statement whenever he actually, 
bids. This is analyzed by the , Cont1:act9rs' Qualification Officer to de-
termine whether the condition of th,e contr'actor has niateriaJly changed. 
He reports the results of his anaJysis to the Construction Engineer who 
considers the report before .recommending the award of the contract 
by the Commissioner. 

Just before a contractor's classification and 1~ating expires he is 
,notified .o~ the approaching expiration. If no questionnaire is :filed, the 
contractor is notified that his classification and rating has expired. , 

Regufa,tiqns covering the classification· of prospective bidders · were 
' formally adopted' by · the . Highway Commisstoner in · accordance with 

the statute ,on February 7, 1936, effective April 1, 1936. 402•. The present 
prequali:fication procedure is systematic, accurate and fair. It has b~en 
faithfully adhered to with the, res'ult that the. Department is · 'no longer 
tr0ubled by defaulting contractors and a swarm of lien claimants, 

. ( 

. Personnel• Administration: 

The HighwayDepartment has not given its full cooperatio11, to the 
Civil ,Service authorities· in carrying out the provisionS o'f the ,

1 
Civil 

Service laws, rules and · regulations. · In fact, the Department has 
evaded a11,d violated the law, fn letter as well as in· spirit. It has failed· 
to set up an e:('fective and responsible personnel ;:i:dmtnistration., It has 

· done almost nothing to establish _modern persohnel practices. Payroll 
procedure is not ~s efficient as .it could be. 

. . ' 

402 R. S. 52 i35-S and 6 . .. 
402• Minutes 1 of Meetings of the ·St.ate ,Highway, Commi$sioner, minutes of Feb~ary 

7, 1936. 
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.. Politics has played .. large part in th~ employment, -retention. and 
promotfon ~f laborer~, ard has not been ent~r~ly absent in the case of 
a. few salaried employeeJ .. Proper and effective use has not been made. , · 

. of the services of certai~ employees, while some have beell. kept on the 
payroll ,when the need f1r them has been ques~ionl;l:tle., to say the. least; 

No effort has been made to effect a reclassiftcatron of the entire de-
partmental_ personnel, al~~ough the need_ for t_his step has been ap:pii:ent 
for some fame. Along with the reclassification would go such adJust-. I . . . 

· men ts of. salary as are necessary. . , · . · · 

. ·As a result of all thit Department mor~le has undoubtedly suffered, 
particularly among the ypunger employees and those i:µ. the lower salary 
brackets. This is begim.1.~ng to show in the case of the men who are 
leaving the Dep.( artme~t Jo w. ·. o.rk .. in def. ense industrie.s. .As t·h.e pr.es.en.t 
war effort ccmtinues;• mfe . and more of the I younger . engineering per-• 

·son .. nel. m.··. ay be.ex. p. ec.te.dfo. b.e.at. tracte. d.· to 0th.er····· ·ft. el·d· s. Th.· e.re is. little.·· to hold 'them to their • resent jobs· except such f.enure and seniority 
rights as they may :have acquired. · . 

- ' ' ' . . • ' '\ ~ . . ', 

· It must be said at t e very outset, .however, ;that the personnel of·· 
the Department as a wholb enjoys a flue reputation tb:roughollt the nation. 

:he skil. l an.d abilit··.·y of t.~e Di.·vision he. a. ds and· .. · th~ir. st.affs···· a.re outs,t.and- .· . 
mg; A great number of them have made State highway work a career. .. 
The average of their yea s in service is very 'high, that of the Division · 

hea~s/ f·o. e.xa·m· pl·e·, bein· l· .. 27 years .. Th. eir. loyalty is. be.· yond question .. ; .. · 
The interest whic4 they I show in their work. and their devotion to the 
tasl.rs at hand were r.eadillapparentin th. e course of, the.· man .. y co .... n. feren~es · 
preceding this report. onetheless, most of them are keenly aware of 
the deficiencies of the e isting personnel policies of the Department. 
They espec~ally recogni! the need for a general reclassification and 
salary read.Justment'. ~ot a few expressed concern as to the effect that·· 
the delay _in carrying ou this revision may have on the morale of· the 
younger men and ;their c ntimiance·in the service of the Department. 

' . . ' ' . -
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The increase in the number of highway employees . and the depart-
mental payroll is revealed· by the .following figures :403 • 

Number 9f Amount of 
.. , Year Employees P,ayroll 
1931-32 . 2470 '$3,981,676.96 
1932-33 2206 3,342;57p.69 
1933-34 · 1914 2,674,552.94. 
1934°35_ 19•68 2,783,540.04 . 
1935-36 ; 2080' 3,004,738.71 
1936-37 2193 3,257,124.72 
1937-38 2371 3,861,350.81 
1938-39 2769 4,549,969.97 
1'939-40 3073 4,948,000.39 
1940-41 . 3287 , . . 5,223,.930.36 

The decade opened:with the State highway pr~gram at.its peak.· 
The reduction in the number of employees in 1933-34 reflects the reor-

. ganization carried out by the new State Highway (Foran) Commission . 
. There has been .a E!teady increase in personnel since then. · · 

'.fhis increas~ · is •. out of proportion to . the highway pr~gram as it 
has developed during r(}Cent years.404 New constructioriJs less' than it 

. was ten years ago. ,Reconstruction and imprrvements h_rought about by 

. r~fineinents. in desig~. do not explain the increase in salaried personnel. · 
Nor do such new developments as landscape work and the program of 
the.·Electrical Division.4~ 5 • Maintenance work has increased, but not to·· 

· such a degree as to r~quire an. averagr of 866 more men monthly in 
· 1940 than in 1931. . 
----"-·- . 

· 403 Neo/ Jersey Civil Service. Commission Annual Report, 1940-1941, Table XVI, p. 85. 
The figures are for the payrolls passing through the Civil Service Department .. The •follow-

. ing statistics taken from the annual :reports of the_ Commission, show the average number 
of employees, engaged on various·.projects as a measure ,of unemployment relief: , · 

Year . Numbe,r of Employees Amount of Payroll · 
1937°1938· 47 $30,012.14-
1938sl939 176 . ·· ,101,845.72 

, 1939-1940 173 201;591.56 
1940-1941 · 141 139,404.16 

. These are in addition ~o the regular employees noted in the text . 
4o4 See the statistics for· construction work in progress during the decade, ·p. 421; post, 

and the schedule of mainten_ance expenditures; p. 479, post: · . . 
· 4os The Highway · Commissioner stated .in a, letter• to the Governor's -Highway Examiner, 

dated August 11, 1941: "It should be specifically mentioned that the creation'.and -expansion 
of _the. electrical djvision, the development of a landscaping program, arid our new twenty-
four hour snow_ and ice patrol and .safety program, ·all _caused rather extensive additions to 

. our· pe,rsonnel .. in . both manual labor as ·well as operators. of equipment." An analysis of 
th'ese and other figures fails to account for the incr.ease of .. 1200 in the number of 'employees · 
smce the Commissioner took office/in 1935. ' · 
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The ,.chart on page•' 2 9 shows.· the increase in the ;number of sal- · · 
· •· aried pe:rsonnel and Ji.011ri ha.sis 'employees for the ten~year period. The· 
.· Jatter,,group'inbludes labo ers in the Mairiten}i11ce, J;m~ctrical and Equips,· 
. ment Divisions. 406 The: ch 'rt is , bas_ed on ~w:o ,schedu.les prepared by the , 

.. ·, Highway Depa~tmenfsho ing the average_ numb.er of eac)l class of em- .. 
ployees by seini-morithly ay periods. ', ... 1 

. · . . . • • 
. . . -. . . ',·,·. ' . . ':··' . 1 ' \ ,' .' ·. 

The;re .seems to be nq need for .the larg~ number of employees now 
Garried · on °the payrolls. o the Department;.· ' The time .. has come for ·a 
6areful reexamination of · the personnel , needs of the · Department in, 
order · t6 e.ffect an ·'intelli ent reduction. , . · ' 'v ' 

There will 'be a radic 1 ·COntractfon in 'the' work of some of the, Di-.. ' . '· , l . '. ' · . · ,·1· '--.1 

· visions because of the w r .. · Mariy p·rograins -will liave to .. be revised:· 
The oppcirtunity presents tself for a c()mprehensive and. thorough:· ·study. 
of all pltases of the, ])epa ~ent's persomiel adrirlnistration. . •. 

' . . ·'• '. ' . . 
.• ·. ' _. ·, . ' . •/. ,-1 

. It is felt that a redu tion in. the, .;number of employees is possible · 
.. without jeopardizing ·the basic orgaiization: ~d the •efficiency of the . 

\.. ..J. . ' . • . . . .,.. 

•J?epart:m~nt, or,the g:uali y, of its pe,rformance.' Al~bmigh it was im- · · 
possible to. m~ke 1a detail d study of departme;ntal personri.el,·'it. wo~nt · 
appear froin -w~at has a1 eady neeµ. indicat'ed .as. wen ~s observations.' 
.:made in.·· the .. course of k our-month investigation o~ the Depijrtment, ... 
. that the nu.riiber of emplo· ees is. excessive for the present highway. pro-
gram. Par~ic~larly is thi so in the case of laborers: ' , ', . · 1, , 

. 1 T~~re is, of co11rse, u call'for the arbit~~rjr1 ~J obviou~ly' mrlair 
sort- of'reduction in per nnel that the ,Foran· Commission made ;in 

I ' . .' l .... .. \ ' ; ·,· ' I '· 

1933.. What, is. requil'.ed. i · a reevaluation of the program,j;l of .the sev~' 
. • era1 Divisions · as: w~U- as of eac4, j~b .. Par:t-ti:me empldyees and those . 

who hold positions for wht .h there. is, no real need,. 1;1houid be. eliminated. 
There should ·be. a.coordin tion of functions wherever practical; the pos-
sibi1itie~ ·of a. reduction i . personnel and increased efficiericy through 

. 3, coordination of tlie :field ,forces ,has· already been. indicated. 40·7 ' . . . . . . ' '· .. 

. . The. pra~tice' of . the' D partment, limited to a, few instances, of .not 
properlf o,r eµectively uti 'zing the ser.vic~s or'well-quali:fied 'employees, 
should be discontinu~ fo hwith. The case o:f the $pecial Engineer· iJl 

' .. l 

· .. 40~ ''Laboret" was misused by certain'.-Di';i;ions in. ;eporting ·payrolls, and often covered · ·. 
'. positions that should have ·been in e c_:ornpetitiv_e,.c!ass oii a ·,salaried basis. , See p. 244, M¥t · 
· Men on .the: .labor payroll. of• t.he Eqmpment Division. were transferr:¢d. to_ the salary basis 
, .payroll April 16, 1938~ This expla s, the. ·increase ·in ·the salaried personrtel, l;l.t that time. 1 _, 

·· '~o7 ~e p. 161, 'supra.~ , . , . · . ,, . . . 
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the Real Estate l>i"."isiori, who. is now, responsible. to the Highway En-
, gineer, · has been noted.408 The:•,former Confidential Clerk· to ·the Sfate 

... Highway Commissiori, 'and the Head Clerk in the so-called Statisticf!,l 
.· Bureau, both carrieq._bn, the payroll.of the Administration Dj.vision, and'· 
. the Designing Engineer attached to the ·Oonst,ruction Divisi_on (an en-· 

gineer of out~tanding ability whose services, it is felt, have- not been 
utilized- to the fullest extent), are other examples that come to mind. 

' • I • • ' , • 

dontr~st -~ith this the part-time jQb of -~upervisor ~f Titles; the 
Six legal assist~nts to tlie General Solicitor whose du,ties· coul_d readily 
be carried out 'by two or at most three fulHi:ine· counsel; the· positions 
held by the Tech~ical Engineer and th~ '"Investigator" (W. P. A: Field· 
Coordinator) under the Highway Engineer, both jobs being of doubtful 
. . .. I . . . . , 

need;; and the nlimber of chauff(lurs in the Equipment and Transporta-
tion Division assigned to drive v~rious officials and 1employees. A study 
of the dµties connected with'. each job in the Department woµlq. reveal, . 

.. niany instances where positions could be eliminated, either because they 
are. unn~cessary or the duties could be absorbed by other, employees.• · 

• • • ' ' • I ' • < 

, There is a . strQng suggestion that other th~n engineering and ads 
.. ' :tniritstratiye conside_rations controlled the employment and retention of ,, 

'. small group of salar-ied ~mpJoyees .on the payrolls of the Department, -
\ • - r • - l . ·• - • 

'as ·well as the. use that was made of their'· services. ·.That personal and 
. . , , , : , ,· , I 

,political considerations dictated personnel practices in the employment, 
promotion and discharge _of laborers was broµght out in the course 'of 

·the, investigation ~nd hearings conducted by the Governoi';s Highway , _ 
Examiner. 409 . . .- . . . . 

'-', ', 

, ', The Exami~er's report ~uinmarizes his ":ijnding~ as to the employ-
, _:qre,nt, practices in the- M:ainten3:11-c.e- Department as follows: "We report 

with respect to the .employn;tent practices ·Of the ~epartment, that it ,had 
.· no- -system'., or estafaished· policy for the choice of good and 'competent 
·men; that its employment capacity was laid at th~ disposal of the 
political tr,iends ,of the Dommi1;1stoner; that the Oofnmissioner was, fi3-r , 
'less' concerned for the welfare of the 'department, or· of -the would-b_e 
employees, .than he was of ~he_ political co!1-sequences to' the so-called 

' ' 

408 s~ p. 65, supra. ·. ' ,' 
409 Preliminary Report to. Governor 'Charles Edison, by Roger', Hi~ds, Governor's . Ex-

aminer of the _New Jersey Highway Department, (Trenton, 1942), ,Part II, pp, 116 to 134. 

, I 
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1sponsors; that appointm · nts as . well as promotions were dictatefd by 
t.he political officeholders l th~t there wa~ no_t only, a·.substanti··.a.lly ;c?m. -.. 
plete surrender. of the employment funct10n mto the hands of outsiders, 
but there was a· positive and active. plan to us,e employment for the 
political advancement of ertain men; and that this situation ·was well 

.known to the- rank and file of the department, with a.1 demoralizing 
effect upon them."410 / . 

The investigation a d- llearings bear orit . what .was . observed 
in the course of this ind ,pendent administrative study of the Depart- · 

._ ' ' I ·: . . -· I 

m. ~nt .. Th•e ... E· xamin.· er fou. ~d that there were• a large number of. non . .,O.i.vil 
Service· employees in t~1 . Maintenance. Division, and "no personnel 
bureau with considered. f ,'rms of application or examination of qualifi~ 
cations ( other than· physj · !;ll) ."411 The dema:µd for employment of more 

· ... men did not originate in!.the Division, but from politicians.412 (Inci.-
dentaJly, the same practi e prevailed in the case of the "laborers"- . 
particularly the traffic•· eriumera:tors-employed by the . Electrical Divi- .· 

, . I .. - ' ' 

sion. ) The spop.sors' poli deal exigencies, rather than the needs of the 
Department or . of the m~n themselves, motivated · their employment. 
· Empfoyment was timed w!• th. the elections,. both primary ap;d .general.413 

An employee's card ~ndex maintained in the central files of the 
D~~a~tment. reveals ~hat Jiabo:ers in th~ M:a~ntenanc_e. and• Ele.ctrical 
D1v1s10ns are grouped acl, ordmg to their sponsors, except· for those 
havhig Civil· Service stat ··s. or '\vho were carried over. from preGeding 
administrations. Applica,tts for labor jobs · do not, ~s · might be ex-

. pected under a properly I onducted personnel system, fill out an ap-
. plicati.on b. lank prior. to·. ~.r. ing em. p .. loyed ... The. .procedur. e ha~ been. fo.r 

the sponsor · to request e~'f ployment for certain men. This request is 
acknowledged by ~he Highj':ay ~ngineer, and the men are then notified, 
to appear for m . .ed1cal exa·iy··.· 1n. at10n. "In. such an arrangem.ent of aff.airs, 
application blanks had ~f function, and were, in fact, not used."414 

Although · the • Highway . 0 , mmissioner maintains that men w¢re hii:ed 
. ' . . ) . 

410 lbw.; p. 13f. 
411 Ibid., pp. 117 and 118. 
412 /bid., P. 121. 

' . 

· · 413 lbid., p. 125, and see the ch. rt of hourly basis employees in the Maintenance· Division, 
p. 239, •. .. , · · · · ·. · . · . . . . ·.. , . . 

414 Ibid., p. 129. 



243 

because there was work to be done, · the evidence brought out in the 
hea,rings definitely refutes this. 

. ·There is reason to believe that this political aspect of the ,person-
.nel policy of the Department may account for its refusal , to cooperate 
with the Civil Service authorities. For years the Department, upori .the 
advice of its G;eneraL Solicitor, took the stand that highway laborers 
did not belong in tli~ labor clas·s of the classified Civil Service. '!,'he law is 
. -,_ . , .. . I . • i 

clearly to the contrary and the General Solicitor and the Department 
· were repea:tedly advised to that effect by the Attorney-General.415 : The 
Ci;vil Service Depa~tment time· and .again asked fo~ the list .of highway 
laborers.· After a time, partial lists were submitted. 

The Depart~ent finally capitulated ,when \he law g1vmg all per-· 
manent employees. in the classified service annual .leave for. 'vacation 
purposes with pay, as well as sick leave with pay, was pa~sed in 1939.416 · 

The highway laborers insisted that they be given :the same privileges as 
others in the employ of the State, or doing' similar work for counties 
and municipalities.417 Their· demand. was unanswerable; the Depart-
ment could no longer persist in its inequitable and )illegal position. 

Ciyil Service law was evaded in still an9ther regard. The statute 
_,provides for temporary appoint~ents in the classified service for a 
period not exceeding three months, such appointments not being- re-
newable more than ·once within a. fiscal ,year,418 · Temporary 1employee~ 
were carried on the, payroll for periods far exceeding this limit. Othef 
employees wer~ certified on the payrolls as "emergency" laborers and 

. . - /~· ' . 

415 R. S. 11 :4-3. The Civil Service Commission was finally oblig,ed to obtain a written 
ruling from the Attorney-General, dated June 10, 1940, in which he :advised that "Permanent 
laboring· positions, including seasonal permanent employees, must be filled in 'accordance with 
the Civil Servi~e Law, . under a system of registration and appointment established by your 
Commissiqn. , 1With re_spect to the temporary. casual or emergency laboring' positions or ,em-
ployment * * * the nght of employment should rest, as it presently does, uµder existing 

. law, with the H;ighway Commission (sic), subject only, as I have_pointed out, to the general 
supervision and approval of the Civil. Service· Commission over the- payrolls * * *" New 
Jersey State Civil Service Commission Annual Report, 1939-1940, pp. 31, ff. · . 

416 P. L. 1939, c. 233; R. S. 11: 14-1 ,and 2. 

· 417 .P. L. 1939, c .. 232; .R. S. ·11:24A~l to 6 provided for vacations and sick leave with 
. P:1Y ! or perma1;ent e~ployees in the dassified service in counties, municipalities and school 

districts, exceptmg policemen or firemen. 
41SR. s. 11:11-1 . . 
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' carried ~s such for exten ed period~ of time, ;in •vfolation of the' a..ct.~19 , , 

Still· others wi:ire certifie as irregularly employed, and therefore not : 
in the cfassified Civil· S r,vice, when· their: -employment. was •actually; 
;other than c.as~a:t' or tern orary. 

, . ' - , , . , I_ '.· , , .. ., ·.', • , ' 

: 1\il.other practice,, ip_ lear violati9n of the Civil Service law, rules 
and regulations,· "\\fas that of ce'.rtifying employees as . "laborers" on the 
payrolls s~bipitted to . the' j,vil Service Co__mruission whe~, in fa~t, '.tJiefr 
duties belied that' classi atio:Q.. An -analysis~ of :the June 1941 pay-· 
Tolls of the Department- . Sclosed that. no less' than 398 employees in ' 
the Departmen~, most of hem ,1n th~ Electrical• and _M:aintenauce _ Di-
visions, · were . certified as -"laborers" · although they were 'carrying · on 
work of 'a 1clerical or tech ical nature.420 .Although this system lent it~. 
self to, ~nd was used for, political and personai ends, it ,had another ' 
aspect. Emp1oyees broug t, into· the 'highway organization. under such' 
a designation. "rould find, _heiµseives, after years of service and. after· 

· having become highly co pe~ent in their p'ositi9ns, by , reason of . ex-· 
: ; peri.ence, subject to disch rge; · or to q.iscPimination when the oppor-

, tunity for promotio:q. pres nted it~lf: Thei~ positions were thus -sub-
. 'ject' to the control ,of the ig:hway -Commissioner and political· influence. 

' ' - •, . \ . ' .. 

' As the Highway Ex · iner has: p~intep. ou~ elsewhere,• the re-_ 
'sponsibj,lity 1:f or . this state of affairs lies with the' Highway. Commis--

. ·. sioner and the officials of he :p(;lpar~ment who , certified p1:1,yr0Us which · 
were replete: with :rµisrepr sentations. 1'With power goes responsibility 

·, • j .' • • • ' , 

~d the, responsibility for he false desigilatiqn of those employees, a;nd 
the resulting opportunities for poli1ti.cal c<mtrol of their positions1 falls 
squarely upon•tho~e (whoe er they may be) who effec.tual~y ~o'ntrol the 

, , . . I" . . . 
highway_ department."~21 r · ·· ' · 

.', - ...... 

Mention ,should. als<;> b made of the facti that a n~ber of sal~ried 
.• positions ~n the Departme t be~r -ti~l~s. which:are_ inapprropriate to ,_the 

' 19 R. S. 11 :11-2. , ' ' 

' \ 

, ... 42~ These e~~loye~s included lerks, 'traffic: ehumera~ors a~d\n~estigator~, ' supervisors, · . 
engineers, dr:aughtsmen,_ and other techni~ally skilled employe~s. A review of' sc;iine of the 
posjtions carried under the title of 'Laborer,"· in tfie sections ot Chapter II dealing with the 
Mamtenance. ~nd_ Electrical Divisio s. (pp. 91 to 104, and pp.,115 to iJ.21), will indicate some . 1 of these pos1t1ons. ,. · ·' 

4zi Preli,:ninary Rep.()rt ~o Gove or f:h~~les- Edison; op. 1;i~., Part I, p. 6$. 

·,1 

I 

I_ 
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duties, performed. No inference .of a delibera~. attempt at misrepre-
sentatio;n or an intentional violation of the Civil Service law, as in the 
case of the labor group, is inte:ri:ded to be drawn, in this connection. 

I ,\ '\ 

All of this obviously, points to the need of a complete change in 
the •Department's a_ttitude. toward _the Civil Service Coinmissidn· and 
the Civil Service law.· T'he 1939 ~acation and sicl~ Jeave act brought 
about the first change, albeit. grudging. During recent months the 

, Commission · has :finally completed , the· registration of all · highway 
~mployees who propei;ly belong in the labor cl3:ss. of the classified, ser-
vic~. T~e examination into the Highway ;Department brought tQ 'light 

' what the, Civil Service ay.thorities ·already, lrn~w, and hastened the ~or-
, rection of the, practice of certifying men as "laborers" "\then, they were 
not. A series of competitive exarilillations resulted in t.he p:roper classi-
fication of many of these employees'. Other examinations, now pending, 
will eventually result in the proper :filling of these .positions _under ap':. 
propriatetitles in the coippetitive division of the dassi:fied service. 

Tl;e Civil .Service Commis~ion has tried to obtain the cooperation· . 
of the Highway Department in the past. The personnel problems of 
the Department a;r,e not the Commission's responsibility alone. As the , 
Commission has pointed out, personnel management is "first the job 
of the, individual department or agency itself * *, * it is a joint under-
taking in · which departmental at1thorities, the · general administrative_ 

' authorities, the employees. affected and this>Commission have a 'part: 
* * ,tit is equally incumbent for appointing authorities to observe the 

. I . . . , , 
, spirit and letter of the ·Civil Service law as it is f,or them to' observe 

the Jaw. and procedure directly_ applying to ,their own particular activi-
, · ties. m 22 · ' · · 

The :first step to be taken in correcting and improving. the personnel . 
management of the Highway Department is the appointment of a fully 
responsible personnel officer to serve in the proposed Office Management 

• • , I 

Bureau. He will coordinate all the pei:-son:µel work of the Department, 
. carry out a modern personnel program, · and serve as a liaison officer ' 
between the Civil Service.·· Commission and the highway organization. 
He should be given the power ,and responsibility requisite to the prompt 
and efficient discharge of the; duties of his offic-e. 

·· 422 ,New Jersey.State Civil Service Com~ssion Annual ReP~rt, 1940-1941, pp. 7, 8 and 9a. · 
Cf. Princeton Survey report, op. cit., p. 112; . . . · · . 1 · , 
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: The Assistant to· the liief 'Clerk now in charge. of persolil'.1:~l matters 
-. has no real powers or dis retion._ His responsibility i's limited to hand-" 

._' ling records, clearing per onnel 'matters with the Civil ServiGe Depal't-' · 
ment, preparing the. payr ls of salaried employees~ and attending to the. 
details relating to the Stl:L e Employees' Retirement System. 428 , . 

,' L ' • ,•• • i • 

__ Wlien a vacancy or n w position"Is to be filled, a request goes for-
waJ:>d from the Division,had to th¢ High:way Engineer for his, approvaL, I 

·n then passes to th.e Chi f Clerk who submits the- request .to the High-
,way Commissioner. Upo his'approvai, ·the Chief Clerk notifies his.· 
.4-!;!Sistant who-arranges 'w th the Civil Service Commission fol' an. exam- -
ination (if tliere is no eli ible list)- and certifi~ation of' eligib~es. T:J:te 
Division head chooses fro the list submitted by the 1Commission. , . The 
~sistant prepares th;ee opies of the order 9f app;ointm~nt; is re-
tained by the Division and the other two; signed by the head of th~ Divi- , 

_ · ·-sion and, approved by the : ghway Engineer; got~ the Chief Clerk. He 
__presents. the -mattel' to th Commissioner 'for his approval. The. Chief 
Oierk (as Secretary)' the .cerlifies the action taken .and the Assistant 

. sends.a eerti:fied copy oft e Oom:i:nissioner~s order to the,Division. The 
A~sistant also pl'epares regular -form of 11ot1ce of the , appointment 
'\V:hich.the Chief Clerk sen s to tlf~ Civii Service Commission.424 _-

Othei/ personnel' mat '' ~s affecting salaried employees, such as lay-
offs, leaves ·of absence, res:· atioiis and disciplinary action {suspension,· 
fine, demotion or removal originate in the Divisions- affected; yass tc;> 
the_ Highway Engineer fo approval, 425 · and are then presented by the 
Chief Ole~k to the Commi sionel' ·for his approva:J;. The Ass_istant to the , 

- Chief Clerk attends to th details, sending a certified copy of the Com-
missioner's· or'del'. to -the. ivisiotl head. -In . the case of disciplinary ,ac: _ -. 
tion·, he prepares a form o notice setting out the reasons for the action, 
and s~rves iton t:µe-emplo ee. The_Commis~~~er. or the Highway Engi~ ' 

- neer' hears the chal'ges w er~ the employee requests a tl'ial, and the . 
,Assistant notifies the empl 'yee in writing of the action tri.ken. , 

, ' , - , , , - .· , ' ' ' ' \ 

423 See p. 49, supra. , 
- ·_ . 424 Und~r - Exe~utiv(; -0,rder' o.' 1,: a:n' new appointments require the awroval of the: 

Finance -Commissioner before beco 'ing effective. . , , . · 
· · I/ \ ' 1· ' ' • 

' '-- . 425 It. iS-to be -_noted that the ighway ... Engfueer must 1approve personnel 01:atte~~ e-ven in 
the case of administrative -employ es. The· Chief Cler)cc shoµld' be the• intermediate approval 
, officer iri such ClJ.seS. · 
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Transfers arid pay increases similarly pass from the Divisions to the 
Highway Engineer, Chief Clerk and Ccnnmissioner for action, the Assis-
tant , preparing the forms -and handling an the details. In all matters , 
affectil).g s~laried personnel, the Assistant, notifies the ·Civil Service Com-
mission of the act;i.on taken_ and maintains a proper reco~d for his files. 

The __ Civil Service authorities have for so:ine time considered the 
present personnel management system 9f the Highway Department U1!,-
satisfactory. -There is, in effect, no one to whom they qan look for 
prompt, definite and responsible action. The Assistant to the Chief Clerk 
is limited to handling the paper work and records, and the Chief Clerk 
him~elf has little authority. Matters capable of direct, clear-cut Mtion 
get tangled in conferences and correspondence with Division heads,. the 
. Highway Engineer, the. Commissioner, and other highway offic;i.als, in-
cluding the General Solicitor where a legal question is at. issue .... The 

· resulting ,delay often aUows the· Department to conti:itue -a personnelc _ 
practice which ii;! -clearly in violation of Civil Service law and regula-
tions. · In distinct_ contrast -with this_ state -of affairs, the Department of_ 
Institutions and.Agencies, which haJ-'3 two thousand employees more than 
the I-Iigp.:Wl:!-'Y Department, gtves the Civil Service Commission compara-
tively' nttle trouble.· It is evolving a responsible and, efficient system, of 
personnel administrati9n under an officer who works in close relation 
with_ the Commission and with the great number pf institution~ a~a: -
agencies comprising .his Department . 

. \ \ 

-The Assistant to the Chief Clerk has ,absolutely nothing to do with. 
the hourly basis employees. -- They are the concern of the Di.vision head, 
Highway Engineer and Commissioner. The,irregularities in the present 
systerp. of dealing with these employees have _ been :mentioiied:426 · It is 

.. \ ' l'1 • ' • ',· I I . ' 

recommended that tlie proposed Prrspnnel Officer .be respo:nsible not 
only for all personnel matters relating to salaried_ employees, but hourly 
b~sis employees as wen: · · 

I ' • • 

The Personnel Officer will work in close.' cooperation with the Civil 
Service Commission, the Highway Commissioner, and the proposed prin-
cipal administration and principal engineering officers of the Depart-
ment. He will be in.full and responsible charge of all matters relating 
to the departmental per~onuel, subject; of cou~se, 1to the approval0f the , . 

426 See' p. 241, su]Jra. 
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Conuni~sioner. He will hear all charges for the Commissioner and pre-
sent to him the record' f the hearings fof his final decision.· He will be 
,responsible for carrying out the recommendations that follow and.whi~h 
are intended to improv 

1
, and .modernize the present personnel syl'!teiil ()f 

the Department: , ' · 

' ;l. Reclassi;fioa:tion of Highway Personnel: The Civil Service Commis-
sion has ,beeri at work d, 'ring .the past few years on a complete reclassi-

.. fication of the Sfate ser 7ice, involving the editing of class specificatiqns 
and "including such . m dification in the compensation schedules as are 
necessary an~ eq~itable,la~d the.adjustments in comp:ens_ation of at l~ast 
.the outstandmg mequal ties which are known to exist."427 ~he proJect, 

has p. ro.ceed. ed,s,lowl·y·, b, ef1

I, a,i:J.se·.· ,6.·f lack·.·~. f Jund.s a,nd av,ailable·p. erso,nn, el. · The Commission realize the vital importance of completing the study 
· with all possible speed. "A ·classification th,at may be C\)rrect and ade-
,. quate ~t the ,timeit is rade does not remain adequ~te and applicable 
· inde.finitely. ·. Since. the.·;• lassifica·fa··. on. of eve·r·y. position in ev. e.ry depar·t. · 
ment and agency of the overnment on the basis of the duties performed 
an~ respon,sibilities carrii ed by ~he iu~iv~duai' empl?yee lies at fhe foun- . 

datwn of all personne,l f· .a·n, ... ageme.·nt., it IS of first 1mporta:Q.ce that\ s, uch. 
· classification .shall be c, 1

, mplete, based upon ascertained facts and cur-
rently maintained.m28 · ' . , . · , • : . , . 

Even a causal readi, g 'of Chapter II dealing with the o~ganizatiori .. 
of the Highway D~parti', ent will reve,al that the personnel classification 
,now 'in force does not curately reflect the duties performed and the· 

· responsibilities carried. Y many employees. ,Many of the 'titles are 'en-
tirely.inappropriafo to .t~. e positions. A situation has developed where·a 

. large number of employ · es find themselves · "froze11'' to their titles a~d 
salari~s·. · Th. eir duties .. h_ '.:ve chang·ed .. ··.· Their r.es. pon~ib.ilities•. hav~;gr·o·'..~n ... 
Experience has made the, more :valuable to the Depa,rtment. Still, t1tl~ 

. and"~::::::::,:;::1!·1,~:;::~:d:;:ha:,:,:::,:::~;:_ f::,· ::~ 
the Annual Report, 1937-1938, p. 46 . ... · . . · · ' · • · · · · 
. · 428 New Jersey State Civil Servi~e Commission Annual Report, 1940-1941, J:,. 11. Cf., 
'Better Ro'ads, February 1941, ". Survey' of Personnel Practices of State Highway Departs 
ments" : "The proper classific~tion of positions is the most important single problem of 
merit systems. Classification ,inc udes grouping into classes positions with equal responsibility 
and duties, preparation of for al written explaµations of those duties, assignment of fair' 
wage scales for each classificatio , and finally the classifying of each employee. Classification 
plans need periodic revision as nditions change." 

I : , · 1, 



inequity of the situation. Despite their interest in their work and loyalty 
to the Department, their morale has suffered. · · · . ' 

The situation has been aggFavated by the existence· of a number of 
• jobs where thr salary is out of proportion to the time and. duties re-
. quired of the employee. In some cases, there is nQ need for the posi-

tio'ns-a• fact already l:l.lluded to. 
,· f 

Funds should at 011ce be made' available and the divil Service Com-
mission directed to carry out ::i,, complete reclassification of the High,vay 
Department personnel. The Department should give its fun· support to 

I ' - l ', • 

such a program in order to make possible its early realization. One of 
the first tasks of· the., Personnel Officer should be to prov1.de the Civi1 
Serviee Commi~sion with an exact statement of the responsibilities' and 
duties of each employ1/e,. together ":itn. all other necessary data, relating 
to the ~mployee arid.his p~sition. Using this and other pertinent factual 
material, he would assist ,the Commission. in defining ,and setting up the 
•specifications for each position, and in adjusting such changes, as must 

· . be made to the working forces of the B:ighway Department. He would . 
also help in developing equitable compensation .schedules and in correct-
ing any existing inequalities in salari~s. ' 

Once a reclassification of highway ppsitions and an equitable ad-
justment of salaries. have been effe<:;ted, it will. be t4e duty of the Per-, 
sohnel Officer to help keep the clas·sification up-to-date and complete; so 
that it may ,always be adequate and applicable. If the integrity of the. 
classification and the compensation schedules is maintained,, there is 
every· assurance that the present p'~rsonnel, situation in the .Highway 
Departme~t will :µot I'eCUI'. . ... 

' ·2. Organizatfonal.1Studies: Highway organization is not; aI1d cannot 
afford to,be, a static thing. It is a dy~amic force whfoh directly aff~cts 
administrative and engineering efficiency. The failure of the Department 
to maintain a maximum •flexibility of organization· in anticipation of the . 
constantly changing problems that ,characterize modyrn highway ~ork, 
was developed in Chapter III. 429 / ' ' 

After the plan of re():rganization proposed in 'that chapter has been · 
carried ,out, it will be the duty of the Personnel Officer 'to assist the 

• 429 See.pp.· 151 and 1521 supra; 

\' . . , 



.,I,. 

250. 
" I· 

Commissioner and the p incipal administration and engineering officers 
in restudying 'the organ\ ation of the departmental personnel at regular 
intervals. This will keep the Departnrent from slipping .back into a fixed 
arid rigid organizational pa,tter.ti. The aim will be to improye the quality 
and quantity of the worl done' 'by the Department's forces, and of hands 
li:rig new tasks and programs with a minimum of new personnel. A co-

·
ordin. ated .. organ. iza.tion.ibapable of th. e higl.1est'.function. a,l. efficien. cy is the desired goal. · . · ' . . · · 

• . ·. ! . • • • , \ 

· · 3. ·. S:eirvioe Rating S hedules : The Personnel. Officer would establish 
and maintain a compre ensive rating system for all departmental per-

.· sonriel, to serve as a ' asis. for i promotion · and salary incr~ases or 
. decreases·. 4.30 These eval ations .bf the wprk of each \~mployee should be . 
kept current. · 

' . I , . \ , 

· The rating ~ystem n w used is entirely inadequate and_ unscientific. 
Division heads send in 'efficiency rating reports" from .time to time, 

' addr~ssed to the Commiisioner. These_ are - p;repared by the employees' 
·. super. ~ors ~nd 'set. out th~ ra~in~s :or quality ~nd q. uantit~, ?f .,work, per-
. sonahty, attendance an_4 d1sc1plme. 1 There 1s no defimt10n of these 

' terms. The ratings assi!ned may be E ( excellent, 90,100) , G ( good, 
.· 80-9:0), ( fair, 70-80) a d UF (unfavorable). A, detailed report must 
. be submitted where UF . s indicated: These ratings are kept in the files 

maintained by the Assis 1ant to the Chief Clerk. tittle effective use i's 
made of them. They hav not been sep.t to the Civil Service Commission 
for some, time. , , 

The first step :l.n any good rating system is that the rating1schedule 
be a fair deteITQ.inant of future p~rformance.' A single report. 1ik~ the 

. . " I , • 
one used 'by the Depart ient is clearly not a proper criteriou of per-

.. fdrmance a~d is, at bes , the · most general sort of evaluation of the 
employee's worth; Use sh[ul.d be made of a s,ervice rati:q:g schedule simi-. 
lar to the one developed • y the Civil Service Commission, dealing with 
t~ie quantity and quality of work done by the emp. loyee, his knowledge 
of duti~s, technical skill, ependability, judgment, industry and willing-
ness, ability to get. along! with co.-workers and superiors, ability, to get 
along with the· general,p blic, his value in his present position a,nd ca-
pacity for m.ore difficult , nd responsible work. · :. 

. 43° Cf., N ati.onal Institute of Public Admini,stration (Abell, Com,rriission) report, op. cit., . 
. p. 84; Princeton Survey repbrt, op. cit.,. p. 126. R. S. 11:13-1 provides' for the establish-
ment of. ser;vice standards and tings _by the Chief Examiner and Secretary of the, Civil 
Servicy Commission jn cooperaf on with departmental authorities. 

) . , 
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Each of these .qualiti~s and attributes is carefully ·defined; There 
are four, possible .ratings, -.and tlte nieanfng of each is clearly· indi~ated. · .. 
The schMule is co~plete, searching and definite. 'It has the added. 

· vir~ue; lacking in the. Highway ·Department's rating system, of. eliminat-
ing the. personal equation to a considerable degree. Prejudice,; pressure 
and individual reaction are too often reflected m service ratings.' 'Qnder ·. 
the; system· devised by the,_ Civil Service Commission, the employee's ,su-

. perior an_d . \he 1iead of the burE\au or divis1on ihdependen;tly rate . the 
employee, These ratings go to the Civil Service Commission where values 
are assigned tq each quaVty and attribute rated Not every item,receiyes 
the same :r;i.umber of merit. points; only -the Civil Service· Qo:r~nm.~sion 
lmows the weight given to each item.· If the two ratings sho.w too wide 

. a «µvergence, they are. sent back to the ~gency for' re-rating;. ' 
':The Highway Department might' develop a va~ation _of the aqove · 

.. procedure which is:tb,e one used· by theNew Jersey State Unemployment 
. Compensation Comiliission, After th; employee's superior and ·the bu-
reau head have made . .their indep~nd.ent , ratings, the Pers~nne~ Officer··. 
"'7"ould prese:r,t the ratings, together with. any pth~r -information -he may 
have_ as to the quality,of the wor.k, perso:ri:aLcharac~er and value of the 
'emplo;yee, to a Petsohnel Rating ~bard appointed by the Commissioner 
. consisting of the Personnel Officer a:r19- two st11:ff officers, who woul~ be 
: changed from time to time. This Boa_rd would e·sta,blish . its own rating 
·which would-be sent along with the other two, to the Civil Service Com> 
mission for final rating. ·. . . .- . 

' 
'This ge:p.eral rating should be niaqe quarlerly for ~very einp~oyee_ · 

in the l;[ighway Department other . than temporary or · emergency' em-· 
. ployees, . and sent to the .. CiviL Serv:ice Commission: promptly; It·. shou,Id . 

' • . , I ' ' ' . 

. be· su:ppl~me1;1ted by other ratings, as follows; 431 ,. 

(a) . A "special qu~li~cation--:S" rating cove~ingthe / edvcation and . 
. experience of the employee, pertinent to ·his particular position ... F?r . 
example, in the. case of the engineering group this rating would ·cover 

· the engineer's technical educatiQ:p_ ( credits 'peing. allowed for ·extension 
co11;rses and for service jJ:i lieu of school work) and tee:hnical experience in the a ppli~ab~e classification ~r highe:r · grade. Such a special rating. · 

. 4:ll The Merit. Sy.stem 'tor Eng~eri,ng Personnel, by_ R. H. Baldock ~nd C: B. McCul- . 
'lough, Bulletin No, 9, Oregon State Highway CommissioIJ, February 1938; pp: 28 t9 -31. 
It should be emphasized that no. rating system 'is any better than the individuals · doing 'the 
rating. They must .be ·willing to evaluate perso.Illlel on a non-partisan, 1.mbiMed,' scientific 
plane. · , · • 

. ,j 

'r 
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would Cover' filgh~ay e I p!Oyees ::.. tllan non-shlllOO or ~e~skiiIOO 
labor employed on an hturly basis,. or' whose employment is of a tem-
porary or emergency n1ure. 

(b) A service bon ,s rati~g providing for adq.itional merit points 1 

for each year of satisf ctory service. These service ratings and the 
m.axim.· .um permissible a~l.owance.s Wduld va···· ry for different p.ersonnel 
groups. I . . · . 
· . • ( c) , An in-service Jeri~ rating; providi~g additional merit point~ . 

for acc. om. p· .. lishme. nts. .. vit·.e:11. cin ... .. Sfl. f-. i~1pr. ov.eme. nt ,_wh. f~e i.n .. s. er. vi~e .. ,. as,. , for .example, preparat10n for and passmg an exammat10n for registered . 
professi01;1al engineer1 in, ~rest in current engineering literature and re- . 
search, the preparation o approved professional paper~, analysis of ari.y 
specialized problem with n the ~mployee's field of action, and outstand-
ing achievements as a result of, individual endeavor. ' 
, , I , . ' , . , 

( d) A merit rating for advanced educational training, credits' be-
h1g granted for ppst:gr~duate I study: in an accepted institution of 
learning an.d for the ~ati,factory ,c~mpletion of certain specialized short 
courses. , , I . · . • 

. ( e) A rating sc~edyie for those acting wholly . or partially in an, 
~~ecutive .o· r a. ~min.istr .. a .. tii'e :cara. city,_ such. ~s C. on.stru?tion Di.s~dct. En-" .·. 
gineers,, Locat10n Engme :rs and Maintenance Supervisors. This sched~ · 
ule would rate such capa ilities as general administrative judgment, ad- · 
ministrative ~tabiHty ani fortitude, capacity for prompt and. compre- ! 

hep.sive planning; capacty for. assumption· of 'responsibility, decision . 
and prqmpt action;. contfl,ct and' cooperative capabiliti~s, capacity for, ·. · 
logical engineering ana1y~is, cap::tcity for sustained energy ·output, al).d 
ability to· select, contr,ol jand train subordfn!l,tes. 1This last-me;ntioned 
item will encourage the 'ooperative efforts of all executives in the in-

, . • . r 

service ·training of their ubordinates. 

The Personnel Office will be responsible for theregul~r arid :prompt 
. ' . I / ' I ' • 

filing of all rating schedu. es and arrange, through cooperation with the 
Civil Service Commission, in having final ratings established as quickly 
as possible. He will ma ntain a complete personnel file for .each em-
ployee in which the cop'i s of the vario:u~ ratings will be kept .. · These 
ratings will be used as primary guide in all promotions, salary in~ 
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. creases. wd decrease~/ transfers,·- and similar person:n.el' action. ~he 
right of ah aggrieved ·employee to appealf,rom a particular rat~g will, _ 
Of_ course, be reserved. · 

, 4.· 1n-s¢rvice trairr,;ing: A few ·'inliJtaiices 'exist where~- Division. or 
Bureau: ·head ha:s taken a :personal interest in training some of the >• 

_ in ore · promising 1men unde~ · hi~. The Department_ if self · has done · 
nothing ·about training its employees while_ in servi~. , It has tb.us -
ignored entirely one of . the most important of adininistrative func#ons. 

--- Two definite lines of activity are possil>le: the. stimulation of individ~ 
ual effort _toward self~a.dvancement, and the ,encouragement of_ training--
through t~e 'me¢1.iu:m of ,.graduate :study, specialized ~hort ·courses and 

. s~r:vice schools. Since reward is· always a -strong, ;motivation, -en;_iploy-
ees who 'participate fully in the program of . in.service training __ will 

- be given additfonal ; rating credit~ in. the mallller indicated above• in' 
par~graphs -( c) and (d) d~aling. with personnel -ratillgs.; . -

', . _ , . , . . . • t, , \ .· '. / . • 

' -The Persomiel Offi~er • wm · be responsible , for - establishing and 
: carr~g f9:rwatd a comprehensive ,progrsµn of m-.service training, -in , 
'cooperation witli Department officials, and -.the Civil Ser-vice1. Com.nils~ 
'sion. 432 Employees will be_- encouraged to 'seek professional engineering 
status,_ to familiarize thems~lves with current literature relating . to 1 

highwi1,y. practice,, to prepare papers' on va'rioils phases of highway . 
·work (theije should be. approved by the prmcipal engineering officer 

' before 'final reI,ease for ,publication:), an~ to c~ncentrate 9n problems 
involved in their _ particular fields of work -and submit , written _ reports. 
thereon, thus stjmulati~g the research and -investigation' which is so -

: important -in -any highway departm~nt. - These _ repoits iwould be - re-
viewed and graded by the appropriate ,staff._ officer and submitted for 
final -r~view to· the proposed Personnel ~ting Boar,d. If the_ re,I>ort 
has sufficient merit -it · may . he mimeographed. - and _ distributed among 
emp~oyees engaged in si;milar work, to the be:ue:fit -~f the Dep~rtment: 
Finally, w:here ari espe~ialiy difficult' problem has_ been handled by an 
employee,in such a 'way- as to achieve economie~ or improve·en©neering 

, practice, the employee would be rJwarded ,with ~dditi,onaLnierit, rating 
_ points. · '' 

~a.2 Baldo~k and McCulldugh, ,op. d.t., pp. 18 t~ 22.' , 
/ ' . '. . . . . . 

i 

I. 

I· .. 
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Employees should 1 kewise ·be encouraged to take advan.ced educa-
tional training. This hase of the in-service training program can 
start right in the Depar ':ment itself by tb,.e setting up of special courses 
in charge of qualified .d partniental or extra-departmental instructors. 1 

Almost every phase of . ighway. work lends itself to this suggestion. 
Employees can also be, encouraged to take approved correspondence . ' 
courses. . Short courses nd conferen.ces can be arranged in cooperation 
with Rutgers Universit · and, other nearby technical schools and uni; 
versities; 

. 5. , Labor personnel I management: The existing system of labor 
personnel management, s we have seen, . is shot through . with irregu~ 
larities., Persons employ d as unskilled or semicskilled laborers are in-
cluded in the labor class, and the labor class is a part of the classified 
Civil ~'3ervice. Accordin ly, the_ provisions of the Civil Service law, 
rules and reg1.1.lat~ons sh uld he followed to the,· letter by the Highway 
Department: Politics a!d personnel preference have no . place . in the 
system. ( · · ', ' · · l· , · . · · · 

. · Th~ Personnel Offic', r will take . over all details: relating to the 
labor pers~mnel~ He shd~ld l~nd every assistance to the Civil Service 
Commission· in re-establishfog, ai:id maintaining labor regis~ers . and 
labor registration. procedlr re' in.· the State government, since the High-
way Dep~rtment 1s by · fp,r , the greatest employer of labor among all 
the S.ta. te. ·.agenc. ies.433 Proipective l.aborers wo.uld register w1.·th the ... Co.m-
mission. by filing regul 'r application forms. Certification and ap-
pointment wo~ld be mad from the registration list. . · ' , 

' , , ' , I 

.Every laborer will b, obliged to submit to a physical examination, 
as is how the practic~. lµ'he present system of physical examinations 
for laborers was institutfd by the HighW!ay Department in 19~7 and 
has ·. since been administ

1
~red by the Workmen's Compensation and . 

Claims Clerk in the Legal Division.434 Each man" is given a slip, signed 
by. himself and ,his sup~rvf sor, directing. the ,Physician named ther~in to , 
examine the man and r~rt the results of his examination on a form 

'. ca~d that is provided. . . rm Wor~tm:n's Compensation an~ Claims 

, . 433 Cf.~ New Jersey State Cvv{r Service Commission Annual RePQrts, 1938-1939, p. p, and 
:J,940-1941, pp. 11 and 12. . . . . . • . · 

( ' ' . ,' 

434 See p. S9, supra. 

r 
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Clerk receiv~s the slip and card fr~m the physician, he notifte~ the Di-
vision heii,d whether the laborer is physically acceptable. · 

The Personnel Officer should be in charge of these. examinations 
hereafter. The Workmei;i's Compensation and Claims· Clerk will con- . 
tinue to J:tandle compensation work. He will, however, . cooperate 
closely with the. Personnel Officer and clear all pertinent information 
through him. 

6. Health. and W,elf,a,r,.e Program: The· Highway ·Department, like 
the rest of the State government,_ makes no provision for a health and 
welfare program for its empioyees:435 The value of such,a progralll has 
been demonstrated many times over in private enterprise by way <?f 
improved health, att,endance and morale, and better work <?n the part 
of' employees; ' It shou.1d be made a part of the personn~l pr?gr~m of 
the Highway Department4•36 . and be administered by the Pers.onnel 
Officer. 

In addition to looking after the health and moraie of · the depart-
mental forces, devising means for th,e •prevention of accidents to em-
ployees; establishing intra-departmental recre~tional programs, etc., 
there will be instruction in first aid and in safety nie,thods. The sa:fety 
.course is intended to reduce the nu~ber of accidents norma}ly occurring 
to highway employees :rwt engaged in purely administrative tasks. 487 

The Personnel Officer will be provided with/an adequate staff to 
carry 'out the duties assigned .to him. Located' in the Office Manage" 
m~nt Bureau, he will be in constant touch with the chief administration 
officer,' the heads of the other proposed Bureaus, the Workl)len's Com-

' 435 'Besides arranging for, physical •examinations_ of laborers, the Workmen's Compensa-
tion .and Claims Clerk· also.supervises the. placement and upkeep of some 300 .first· aid kits 
located on each truck ~nd in every garage; Drivers and foremen are given. simple instruc-
ti~ns in the use of these kits when they are .first installed. A report is .made on a regular 
form whenever first aid is given, showing the person injured, time of treatment and nature 
of injury, as well as the first-aid items used. Each kit is inspected' from time to. time and a 
report made of its conditi~n and the .items supplied by the inspector. Both of thbe reports 
a.re sent to, the Workmen s Compensation and Claims Clerk. . '. , •, 

· 43·6 The Civil Service Commission has recommend~d ; •health .a~d welfare program for all 
State employees. Annual Report, 1940°1941, pp. 12 and 13. . · · _ 

437 Cf., Tlie Organization an4. Administration of Pennsylvani<is Siate Government; a re-
port by the Joint State Government Commission of the General Assembly of Pennsylvania 
(Harrisburg, 1941), chapter XXIV, "Department of Highways," p. 2420 for the improve• 
ment brought about . in the Highway Departm<:!llt's accident record thro~gh such a safety 
program. ,. 
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p.· ensati~n a~d 01.ai~s.Cl~rk, and .. · the Civil Service au.th.orities. He will 
maintain complete and uy-to-date :persomiel files. He will also continue 
to administer the details! of the State Employees' Retirement System 
for ~he highway personntl. . 

. Payroll . Procedure,: ·. . .· · 

. Highway employees ' re p~id semicmonthly, like other' employe~s 
in the State service.437" .' s pointed out heretofore,438 payrolls for sal-
aried employees are pre ared. by . the Assistant to the ,Chief Clerk, · 
audited in the Bureau of Auditing and Accounting an.d signed by. the 
Chiet Clerk as Approval Officer. After being approved by the Civil 

. Service Commission' and 'the Com~issioner of Finance' 1(under Execu- . 
tive Order No. 1), they , o to the Comptroller where they are audited . 
i:tnd th,e individ,ual checks drawp.. The ,Treasurer signs t}:te checks and . 
they are then returned to, the Chief Clerk fdr distribution ... 

, . 'The payroll ,records ,of hourly basis employees, ~repared in the . · 

field, .are che.cked .againstjhe a. c.cu··· m. u. la. ted daily. p .. a· .y· r .. o .. 11· rec.· o. •.rd.·. s in. the Bureau· of Auditing and cceunting which) also prepares the individual.. · 
pay,checks.439 The Chief 1Clerk signs these checks as Custodian of the 
Labor Payroll Fund aftei· the Civil Service Commission .and the Com~. · 
missioner of Finance ha e .. · approved the ·• payrolls. These checks are 

' . I - ' ' .. ' ' ' ' I 
.drawn on the $50,000 revo ving Labor Payroll Fund. Four of the eight 
men who handle pay;rolls fa the Auditing and Accounting Bureau act 
as pl;Lymasters in distribu~ing' the1 checks to th.e me:ri i:p. the field. 'The 
payroll. _schedules,, signed l~Y ··t···h. e .·Chief. Cler~.:, g·.o to· th. e C. om. ptro.ller, 
who arranges for a reimbrrsement of the Labor Payroll Fund in the 
amount that has been pai1 out . ·.. · · · · ·, ' · , · 

.· , In, the proposed pla11 +f reorgantzation, payrol!s 'will be the respon-, . 
, sibility of the Finance ureau. The · hea,d of the Bureau will, · as 

• ' I ,' ·, l ' 

Approval Officer of the , epartment, · approve ap salary payrolls, and 
act as Custodian. of the L bor Payroll Fund for hourly ,basis payrolls. 

'This wni save time 'and iminate the extra work involved in havi:p.g 
th,e Chief 01,er k approve p yrolls and ha.hdle. checks. n 'will ~ntrali~e 

437a R. S. 52 :14-15 provides f ,r semi-monthly payment ~£ compensation to State officials 
and employees. . · I , • · . · • , • , 

438 See· p. 210, supra.' 
439 See pp: 51 · and 52, supra. 

' ' ' 
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the whole payroll procedur~ in the Finance Bureau-the place where, 
this wo.rk naturally belongs. 1 

For t:qe past three years the Civil Service Commission, in cooper~ 
ation with the Comptroller, State Treasurer and the Commissioner of 
Finance, has been studying · the possibility of instituting centralized 
payr9ll preparation. It has decided that such a system is "not only 
practicable. but that it has substantial advantage~ over the present sys-
tem and. that worth-while economies can be effected." The Commission 
has recommended the prompt initiation of such a system. "through the 

•. cooperation of the departmental officers whose payroll work and rec-
ords will be directly concerned in this new procedure".440 · 

The efficiency, economy and bene:qts of a centralized payroll sys-
tem are set forth in a study recently completed by the New Jersey 

. . \ 
State .Chamber of Commerce.441 Although State Government personnel 
has increased five-fold during the past twenty-five years, the payroll 
preparation system has remained relatively unchanged. In that period, 
many efficient, cost-saving devices have been developed and come into. 
wide use. . The State Governni~nt, however, has continued with its an-
tiquated and i:r;iefficient payroll procedure. ·The main weaknesses of 
this system have been summarized as follows :44_2 

1., The reliance ion manual repetitive work in the ~emi-
monthly preparations of payrolls in the several offices. Highway 
payrolls are typed out twice a month despite the fact that the 
net amounts due· to almost half its employees remain constant, 
pay period after pay period. 

2. The cumbersome check by the Civil Service Commission 
which must verify each payroll· item. Five persons spend all 
their time checking ~tate 'payrolls. 

3. The wasteful duplication of work in the Comptroller's" 1 

office. The items appearing on the payrolls are transcribed; line 

440 New Jersey State Civil Service Commissi1m Annual Report, 1940-1941, pp. 13 and 14. 
441 A Cen,tralized Payroll System for bur State Government, by Alvin A. Burger and 

G. G. Tegnell, Department of Governmental Research, New Jersey State Chamber of 
Commerce (Newark, 1941) . 

. 442 Ibid,, .PP- 4 to 6. 
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for line, to ledger heets. Individua,J salary checks 'must be· pre-
pared, · a great nu ber of them manually, and these are signed 
mecha~ically with 1the name of the Comptroller. . ' . 

. 4. The unnec ssary duplication· of work in the . Treasurer's 
:office. The T'reasu; er prepares a· check i:;egister listing each pay- _ 
roll acc.ount, ·.n~m.· eJ. a.mpu·n.~ due, .and. ch.· eek num.ber. The salary · .. 
checks . are ·agam 11gned, m the name of the Trea~urer. , Each . 
c·.heck, u.p~~· its .. ·ret .. p:rn .to the. Treasu .. r~r, · is matched agains,t the . ••· 
,che?k reg1s.ter as 1 sort of "post-audit." · . . . · 

· . 5. . Tlie lack oj facilities to provide the Civil Service Com-
mission with adeq ate personnel statistics. While all the. basic 

·. information re.' _qu. fr: d to der .. ive .personnel data h'! now available 
to the Commission that office is not able to · co:i:npile necessary 
· st~tistical ?rea~d,mfns without a c?n .. sidera~l·e.· · amou:1t of manual 
work. · This has pfoved a stumblmg block to the proper func-
tioning of t~e Coipmission, particularly in the matter .. of the , 
.reclassification of ~fate employees. ·· . 

. Most State employeei1
1 · receive .a standard pay each pay period in· 

· 95_% of·. the ·. cases. · This ~s . als? true for the . salaried· personnel· of the 
H1gh'Yay Department, nu bermg almost . 1400 persons. 'The prepara-
tion of payrolls therefore 1 lend::;; itself to' the use of mechanical equip-
ment which will repeat t · e standard net amount . due· an. employee ,on 
t,he payrolls, pay checks, I nd. check registers; each pay ,period. . . ' 

. Both the Addressogr ·' h Company and the J:nternational.Business 

Machi.·ne.~ .Cor. po.· ra.tion ha1e m. echam .. ·ca. I payr.oll .eq. u. ip~.ent.· s·u.ita.··.ble for 
use in New Jersey. Both, will prepare payrolls, pay checks and check 
registers automaticaliy. · The LB.M. equipment, which uses punch-
cards, is by far the more preferable and flexible system. · Information 

• may be inclllded on the p nch cards that can ·be used for other than 
payroll purposes, .. such as length of service, . age, sex, date engagedl 
titler accpunt. number, Ci 1 il Service status, marital status, efficiency 
rating, etc. Through the use .. of 9-n automatic sorter, which can' be 
set to give any ·· desired s atistical · breakdown, the I.BJ.\{. equipment 
would prove of inestimab e value in providing the necessary data on 
which, to base. an intellige .t peri:;;onnel progr~nf- This is of importance 

. to the :;Highway Departme t, and particularly to the Civil :$ervice Com-
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mission, which will be able to pro~eed with 'its. classification and salary 
_siandardization work._ Anothe~ help(ill feature of the I.~.M. equip-
ment· is that it accumulates totals for accou;nting ·and other purposes:448 

• J - ·, • • • • • '· ; · .. • • • ·• 

The Highway Department now rents I.B.M'.. equipment, including , 
- key punches, sorting and accounting ,machines. . This equipment, to--

. gether with · that us~d in. -other State .·depart.m:ents, ""'. should\ ;be mad~ 
avaiiable to the Civil Service Commission when not in use. This will 
. reduce by considerable amo\mt the • cost of instailing the centr~d 
payroll system. ·· 

Uii.der the propose'd system_ the Civil Service·. Commission ,would '. · 
prepare _all salaried payrolls -for the Highway Department ·and other 
State agencies on the 'basi§! of, payroll · advices · forwarded to that office . 

. . Instead of reporting the data·for each, employee every: pay period~_ only -' 
those c1;1.ses w.ould-be repor);ed which,-vary from the normal. · Reference . 
has been made to the fact' that there wtll be a ~ariation: from the stand- , 
ard net amount due inabout 5%- of the cases~-. The fornis and proced: · 
ure to be followed. in reporting temporary changes (absence with -or 

·.without pa.y, overtim~, leaves .of absence, etc.) and permanent ·changes 
( salary changes,. separations · .. from , ser~ice, - transfers, etc.).. have . heel! , 
developaj. :and· are _available for ,use: · · 

The preparation· of the. payrolls by the Civil .. Service . Commission 
would be a relatively simple thing. Prior to the r.eceipt of any current· 

. payroll advices from · th~ several departments,· the Civil Service ~lerks 
will prepa;re •.an accounting control fori;n showing, for each payroll 

· acc~unt, the.~ number of employees and t;he grand . total of the gross 
amounts due, authorized pension deductions: and net amounts due .. 
Upon receipt of the "variation" reports, :the (iforks will post the vari-
ations tq· the accounting _·control form and- obtain correct. balaµcing 
totals f,or the O various. accounts. rhey will also prepare· new cards . to 
agree with these variations. . trlie coniplete. set of cards wili then be run 
'thro11;gh the machine, whieh will prepare the 1payrolls, pay checks .and' 
check r~gisters 3:t one· time, automatically. - Befor~ re1easfJ'.!-,g these ·~o 
the Comptroller and Treasurer; the account ;total will be Qalanced to 
the acco-qnting con.trol · ,record. . . 

- . ' 
44/8 Ibid., pp. 1~, and J6. T-he Highway Department uses this 'equipment in making pay-

roll cost djstribµtions and cost analyses of many kinds. ' - , 
) ·\ . -~ . ._ ,' . , ' 

• " 4 The State ;;i'ax ,Department, ~fotor · Yehicle Department qnd the Department o.£ ,fosti-
tut1ons and Agencies use I.B.M. equipment. · . _ . , _ ' · . . . 
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A. copy of ·each pa oll and check , register, and the pay checks 
·• will be sent to the Com troller, who· will transfer the account totals 
to his payroll ledgers an , counter~ign the ch~~ks. The' payrolls will be 

. retained. as subsidiary acpounting records. The Comptroller will then 
forward _the check regis~ers and:, checks tb the_ Treasurer. He will 
counte:i;sign the, checks a

1 
d release them for distribution. The.::c~eck 

registers wiU be retaine so· that after t4e checks return from' the 
banks he. may "po~t-audi',1' them against the registers. 445 

. . .· . 
,Tp.e saving: of time .a ' d energy in this system is self-evident. High-

way e:mplryees now enga .. ed in· prepa~ing payrolls will be :i;-eleased for 
<>ther .tasks,. elimi:µating t' e p'ossible necessity of engaging new person-
nel for, the • work at hani: The advantages of the system in making 
available needed data th.· t can be used for classification, saiary and 
other··personnel studies heve been indicated. If the 'Highway Depart-
ment and a few other larie agencies give their full cooperation to the 
establishment of the pro ,osed centralized payroll system, it, will be 
_realized for the entire St 'te Governmentih quick order, to the advan-
tage of all. The Civil JSf vice Commission will then be in a position 
!o fu~ctfon efficiently as t e central' personnel departm~nt of the State 
Government. . ' 

j Staff Conferences: 

The practice of weelly staff cbnferences which prevailed in the 
early 1920'.s,446 should be resumed; 1he Commissioner, the proposed 
chief administration, and engineering officers, and the head of each 
Bureau would be'.in atten ,ance: Besides serving as an. opportumty for 
a gener~l . exc_hange of vi+s and ideas, these meetings could b~ used 
for a d1scuss1on of curreljl.t problems and programs, the planmng ·o~ 
future programs, and pthf r matters vital to · the general welfare and 
work of the Depart;i:n.1?nt. The chief adm:inistration and engineering 

1 offi9ers would be responsiUle for following-up the matters developed at , 
these conferences. It wou d b~ advisable to :k:eep minutes; to 'serve as 
a, record of what was 'deci ed and what progress resulted fr:om the deci- . 
sions taken. · 

·- I 
4 ,45 Burger and Tegnell, op. 'cit, pp. _21 and 22. 
446 See p. 16; supra. 
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Several Division heads have expressed regret that this system of 
conferences was allowed to fall into disuse. They were helpful in many 
ways, serving as a means whereby DiviJiori heads became a~quainted 
with each other's problems and the general ·problerµs of the Depart-
ment. They 'afforde<;l a ready medium' for the constant re-examination 
of the departmental program and policy. If nothing more, the con~ 
ferences brought the administrative and engineering personnel in closer 
cpntact with each other and built up departmental esprit ,,ae corps. 

' ' . . 

These conferen_ces should be. ·supplemented by meetings held once 
· a month, attended by Bureau heads and their chief assistat;1ts. p-en-

eral discussions, reports and an exchap.ge of views on_ the progress and 
efficiency· of departmental work; would feature these meetings. ,All 

, ' I _, 

employees "\fOuld be encouraged to report matters of . special interest 
through their supervi~ors or directly to 'the conference, especially any 
suggestions relating to improved methods and planning. · 

' / ' l , 

Department Manual: 

· There is no departmental manual of the type usually found in large 
organizations. Such_ a manual would, inclq.de a brief hist9h of the 
Depa,rtment, an outline of its org~nization forganfaation. charts show-
i.J;i.g the main lines of coordination and responsibility would Qe very 
useful) ,447 a list of its chief administrative a~d engiU:eering pers(!pnel, 
a 1 summary of its fiscal· operations and, ,most important of all, an expo-
sition of tlle' methods· to be used and the procedures to be followed in. 
properly carrying ._ out 'the various administrative and engineering 
duties. 

, 

This manual would be of invaluable help to. employees and. those 
· interested in the. work of the Department. It is recommended that a , 

general manual be prepared , as soon as possible after the· Department 
:has been .reorganized and the personnel reclassification completed.448 

' : ' } . : '" . ' 

-,--~~ 

, 447 At the time of this study, the Department organization ch~rt had not been redesigned 
since 1933. Some Division organization charts existed, but they were not ourrent or in 
general circulation. The Division charts included in ti).is report were specially prepared 

· under the direction of the authors; and the' general organization chart that appears opposite 
p;ige 31_, prepared from these. · ... ( - . ·' 

, 448 The manual might 'be of the familiar loose-leaf type; held together bYbirid~r .posts: 
This will aUow sheets to be replaced whenever changes in the text so, re.quire. , . 
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Purchasing Procedure: 449 • 
. cl 

. , The · 19~7 act establi. ~i°:g the. State Highway ?epart~ent ·. ~uthor-
1zed the Highway, Com,. ss10n. to bµy ,all ·. materials and eqmpment 
needed in connection wit · its work.450 · ;But the Department was not ·,. 
afforded an'.exemption fr.o. the S.t. ate purchasing law passed in 1916 .• 451 

Under that act, the Stat: House Commission was empowered to. pur-
. chase any furniture, eq~pment, materi_al, supplies, printing and ·sta~ ·· 

tionery used by any Sta ,e agency. .The act was not to apply to the 
. '.'constru~tion or repair o any road_ or. bridge, nor to th,e performanae 

. of any ·like work."· 452 Thf new law created, the office ·of State Purchas-
. ing Agent who was to :carry out the provisions of the .statute under the 
· supervision and control ,tf the State House Commission. • ·. .· 
. · . · Accordingly, office, ,e:qgineering and labor~tory supplies and ,equip- "· 

ment, automoqiles, trucks] gasoline, coal, oil, books, and siinilar items, . 
. we~e bought.· _through th. e 't.ate Purchasing.-Agen .. t .. ~he Fur.chase Qlerk 

in the Highway Departmfnt,4~3 however, bought all the road mainte-
na·u.ce _materials·. di. rect,_ puysuaiit. t. o. a. n un. derstanding· between_ the. St. ate_ · 

'. House . Com.mission . and tfe De~artment that such materials did not 
come within the operatiof. of the Purchase Act. " In thi.s they were 
fortified by -an opinion o the Attorney-General who . ruled that the 
exception to the authorityj of the_ State Purchasing Agent, noted in the 
.italicized. portfon of t~e /ffatutory la°:guager_quoted in the preceding 
paragraph, c~vered mamt :p.ance materials. 454 . • • , · · ·. . 

I 

. .. 449 See, pp. 52 and 53, supra, f r the orga]).ization and duties of the Purchase and ·stores · 
· Bureaau. · 

450 P. L: 1917, C. 15, .{. 11. 

4Glp_ L. 1916, ,c. 68 . . 
' ' . . 

, 452 Ibid., s. 3. A· similar prov sion was incorporated in the 1931 act setting up a State 
Purchasing Department. R. S. 52::25-2. . 

453. The Highway Department! had its own Purchasing Division ilJ. 1919 (see p .. 16, 
supra). headed by, a "Business, A ent." This position was ·abolished late in 1920 and :;ill 
the personnel of. the Purcha~ing Division transferred under the Chief .. Clerk. The new 
position of "Purcha~e Clerk" was created and' was filled by the present Supervisor of Pur-
chase and Stores. The Purchase nd Stores Bureau was set. up in the.Administration Divi-
sion pursuant to an order of the 'Comn;iissioner .in 1936. See Minutes of Meetings of ·the 
State Highway Commissioner, ,min tes of October 6, 1936. · · · ' , 

I ·, I , . 

454 See Minutes of the Abell I om•missioii, op. cit., minutes of September 30, 1930,. sup-
plementary report of D: Frederick Burnett,. exam.iner for . ther Commission .. He felt that. the 

· statutory provision was susceptible of two possible interpretations and recommended clarifi-
, cation by the Legislature. 
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The present State Purchasing. Depart~ent was. created and estal;>-. ' '- . 

· lished in. 19·31, with the _S¼,te Purchase· Corrimi~ioner in charge."'53 

It W~S given exclusive authority to purch1;1,se "aU materials, supplies, 
furniture, equipment, priniJ;ing, sta.tionery, live· stock, · and all . other 
chattels, goods; wares, and merchandise 'whatsoever" used or needed 
by any 'state agency."'i;6 The new act ~ontinued the exception -found. 
Jn; the 1916 statute; the broad power. given the .Purchasing Department 
was not_ to extend to the "erection· or construction or .original equip-

__ -. i\ . ·. ... . . ·< 
. ment of any building or addition thereto or· alteration or repair. thereof 
as · distinguished frofu the fur:ttlshing · or . ~aintenance . thereof, • no•r 
to the ,constru~tion · or repair. of any road or bridge; nor to the perform: . 
ance of any like. work". "'57 · 

Three exceptions to this system of · centr1;1,lized purchasing exist .. 
. The first relates. to the us~. of.· so-called "con:fi'.rming orders," whereby . 

· · purchases are made by the Highway, Department wit_hout the prior ap-
, proval of the cState J>urchase Commissioner .. These orders cover ma-
- terials,. supplies and equipmep.t ":hicli ordinarily should 'be Qbtained : 

through the Purchasing Department :but are bought directly so that'. 
. work will not. be intefrupted in, the field. The usual situ.atio:Q. which 
present_s•.itself is one wheI'e the foreman ;in charge of a job wants. cer- ' 
tain ite;ms -at once· and feels that he cannot wait for the Purchase De, -. 

. partment to m1;1,ke . the purchase. Sometimes the Purchasing Depart- · 
ment _does not m,ow offhand ~h~t vendor: near ;the site ;of the job'.-
carries the. iteinsi required-at least, such is the suggestion made by 

.. highway offi.eials.· · Iµ eitlie'r situation, the. foreman is supposed to: buy. 
at the best possible price and from th~ inost convenient source. The 
biU or other evidence of cost.is sent to tbe Supern,sor of Purchase_ and·, 
Stores; who tr~nsmits it to the Purchasing,Departme:ri.t where the con-_ 
firming order is issu~. . . . . .. · . - .. . - . 

, ' 
. These confirmin:g -ot-ders _··r.epresent a de:finite dep~rture ~rom' the 
~eg11;lar system of. centralifed 'purchasin~. ~he :possibility of ab~siI)g 

. I 
'1 • • : :, . . . 

· <1.HP, L. i931. c. 179/R. S. 52:25al to 26 .. Th1s' act :was a dj,rect result of the recom-
mendations contained iµ the Abell Commission report, op.' cit:~ chapter V. . ·' , · 

. . . . ' . ' 

"'56:.R. S. 52:25-1 and 6. 

,· 457 R. s. 52: 25-2.' -The .amount of. direct buying don~' by the ;E'urch~se Clerk 9f the 
Highway Department decreilsed considerably after the passage of this act because of the 
n~rrower interpretation given to the exception. See infra. · ' · · · 

1 '. . . '· 

r' ·. __ 
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1 this• practic.e 
1

by .,arbitta .. rily . clasisifying p.urch,ases as.. emergenc1.· e.s .' in 
order to suit the con enience of the· Highway Department, always 

, ex~sts. H. o.wever, ·,the J1.se of con. fir~in. g .orders see.~s. to., have· be. en 
fairly well controlled 1p. recent years. 1 . There are• quite · a number. of 
~uch orders,. but a cutsory · check indicat~s that ; they were made in . 
connectiqn with the p rchase of some item that was immediately · 

.. needed in the fielp. an which was not available in th~ Department . 
storer~om .. The Purclu{ e Commissioner reports ,that confirming. orders 
are being kept at ,a mi imum.458 . . •.' • 1 ' · . . 

? I \ ) 1 ,, 

Similar 'to this is t 'e emergency purchase order; the se~ond of the 
exceptionl to the es.ta bl shed central purchasing system.' High'Yay em-
ployees in the field are 1 permitted to buy any necessary ite:tn costing 
less than $20~ but sue:µ urchases ire supposed to be li:mit~a. strictly to 
emergen.cies; Actual pr ctice is sqmewhat looser than this. The Super-
visor 'issues ·. a bo,ok of , mergency purchase order forms to each fore-
man in the Maintenan e •and, Electrical Divisions, to . the stockroom, · 

.. and to a , few other O I ces that might possibly have to make . such 
emergency ,· purchases. rhe order . fornis , come in triplicate and· are 

· s~rially _numbered. . The vendor gets the ?riginal, copy goes to the 
Divis~on Auditor with. the foreman's report or delivery ~lip, ana. an 
imperforate copy reniainlin t4e book · · · · · · 

. . The. Supervisor, of .• UI'Chase and Stores 1keeps ~. record of all ont-
,standing bo<;>ks and revie s all emerg~ncy purchase orders as. they come 
in. . T~ese purc~ases art not confirmed or checked by the Purchasing 
Department. . Like the ponfirming order practice, unless these emer-
gency purchases are ca,r~fully restricted to emergency conditions they 

, • . I . ' can b_e. u,sed to c1rcumve t the State Purch~sing Department Act. · . 

. Athird exception to. the central purchasing syst~m is the practice 
· of · the Department in b : yiilg directly maintena;nce materials that are 
to, be put "in place" by the vendors. , I:i;t 1932, the Attorney-General 
ruled that the provision! of . the State furchasihg Department Act of 
1931 excep~irig the cons ruction or repair of any road or bridge, or 
"the performance ·of anyt' like ,work" from the operation of tli.e statute, 
permits the H;ighway D, partment to buy any materi~l that requires · 

; · 458 Thr Nationa!Insti'tute o/ Pubik ~qministration. (Abell Commission) report, op. cit., 
p. 68, recommended that confirm rig· orders be confined to real emergencies, in commenting 

.. on the ·abuse of the system before 1930; . · , . ' . ' . 
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thB services of the vendor tn putting it in place on the road.459 In. 
connection with purchases of this type . ~here the amount inv:olved 
is over $1,000,460 the 1Supervisor of Purc.hase and, Stores advertises for 
bids in the name of the Chief Clerk, complete specificatio,ns being fur-
1 · ·. , ·, l ' 

nished the bidder; The bids are turned over to the Superintendent 'of 
Mainte~ance I who, through the Highway Engineer, recommends· the• 

· award ·of the contract to the Highway Commissioner. The Commis-
sio:µer then takes formal action by order, the. Legal. Division draws the 
agreement, ~nd the ccmtract is 'executed.461 . 

The Supervisor of Purchase and Stores handles all purchasing 
details · for the Highway Department in the name of the Chief Clerk, 
who is his direct supervisor. The name· of the Chief Clerk appears on 
the various forms used, and these fol'ms, are signed by the · Supervisor 
as his agent. · 

When a sub-division needs certain material, supplies <;>r equipment~ 
an ·order request form is prepared in q'uintuplicate by the person in 

'charge of the,.· sub-division. Two' copies are retained at, the office of 
origin and three go to., the Di~ision head ·for his signature. The order 
request is approve~ by the ·Chief 'Auditor and Accountant as !o fvnds, 462 ' 

and then by the Highway Engineer. The original copy passes . to the 
Supervisor of Purchas;e aiid ·stores and two· copies go to the Auditing 
and Accounting Bureau. The Supervisor .· 9£ · Purchas~ and Stores d~-
cides whether the items are to be bought by him or through the ,State 
Purchasing Department Where the purchase is to be made direct, the 

I Supervisor attends to, all the" details. If the amount involved is over 
$1;000, the regular procedure of advertising for bids and letting the con-
tract is followed. · · · · 

459 It will b~ noted that this is. npt as broad·a;i interpret~tion as th,e one made1 under 
the 1916 act. \ , · · · , · . 

46,0 R. S. 54:34-1 provides that no contract 'for' the construction, alteratihn; extension or 
repair of a building, or for the dping of any.· work or labor, or for the furnishing of any 
goods, chattels;· supplies or ,materials of any kind,' the ~ost of which exceeds $1,000, shall be · 
awarded, made or entered into by any State department ·or by any person on behalf of the 
State, witho.ut first · having publicly advertise,d for bids, . according to specifications to be 
furnished to or for the inspection of the prospective bidders. ' ' I ' ' • J 

I • ') ' \ 

461 The amount of these purchas~s of mate~ials "ih place" amounted to almost $35,000 
in 1940, according t6 the Supervisor of Purchase and Stores. · · 

' 462 If the amount involved ,is 'over $1000, the Commissioner must first approve the order 
request before it passes to the Chief Auditor and Accountant. · ' 

I > ' \ 

I 
j, 
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. The_ Super¥isor the~ prepa;es six c~pies of the pu~chase orde;, the 
original going to the endor, a copy remaining with the· Supervisor 
himself,· and thy . other . copies going l'espectively to the represientative 
in the field, the _Divisio

1 
office, Division Auditqr)'an_d· Cost Acc.ountant 

in the, Bureau of Audi ing and Accounting.463 . · ·· • . . · · 

Where the. items equested are to be bought through the State· 
Purchasing Departrii.en ,; the· .. Supervisor of Purchase and Stores pre-
pares a form in dupli ate known as, a detailed applicl;i,tion, setting · 
out the. estimated -amo nt of' material that will be required for. the 
period indicated, the , escription, date that delivery . 1is wanted, .and 
the standard or specifi, ation number.464 .The original is s1:;nt to_ th~· 
Pµrchasing Departmen~.465 .Where ~the amount involved .is less than 
$1,000, the Purchasing I epartment proceeds to buy the desired 'items 
at the lowest possible p ice. T:\le Highway Department is not consulted 
unless some . question regarding th~ materials arises .. ·· The Purchasing 
Departm~nt sends a co y of :i.~s . purchase order to the Supervisor of 
Purchase and Stores a 

1
d he, in turn, prep~res a set of copies ,for the 

field representative, Div sion office, Divjsion Auditor, Cost Accountant, 
Laboratory and for him, elf. 466 

Where the amount 'nvolved is over $1;000, · the Purchasing Depart-
. ment prepares the adver, isement for bids; The Supervisor prepares the 
detailed specifications O certain types of purchases, particularly main-~ 

I ' • , 

· 463 The field representative makes an itemized record of materiai's received and the 
bridge -or job to which they w~re delivered, 01;1 the 'back of his copy. He is required to 
forward the usual ·car· record ahd truck shipment reports to the central office daily. ' Upon 
completion of the delivery of~1all the material, he signs the copy and returns it t.o the. 
Division head.. The Division o ce · copy has· a similar itemized record on its reverse· side. 
The Division Auditor records 11 bills. passed on his copy which· shows,' for each delivery, 
the amount ,charg.e:;i.ble against. t, e purchas~ order for material, carrying 'c. ha·r· ges and dem·u. r-
i:age. The _latter }tern is carefulll

1 

watched to eiiminate or. keep it at a minimum. , . 
464 There is a special form of detailed application Used· only for stationery stocked by 

the 'Purchasing Department in i s storeroom and available im~ediately. ·. The Supervisor of 
Purchase and. Stores. p_repares · tlt" s form in duplicate, sending the original to the Purchasing 

· Department and• reta1h1rtg the co~y1 . · . . 
· • 4.6:~ ~urthase .orders made by the State Purchasipg Department. for a,ny using a. ge~cy ar,e 

subject to the approval of Com issioner of Finance. R. S. 52:23-11. In addition, the pro-
visions of Executive Order No. '~ make all highway purchases .subject to his control. 1 

466 These copies are very mpch like the direct purchase order copies reierred to above.' 
It is to be noted that these purchases of less than $1,000 by the Purchasing Department 
involve items all of which invarr·ably go to •a single point for use. ' 1 

I ' 

. I 
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teilance. inatertals, and provides a suftici~nt number of . copies for the 
Purchasing Department to send_ o;ut to 'prospective bidders along with_· 

I • . · . I , "• 

_its proposal forrµs. · The .PurchasiI;i,g Department- talmlates the bids re-
ceived,; except in the case d,f maintenance materials, ,where they are sent 
to the Supervisor ,of Purchase and Stores for tabµlation. These latter 

· bids are theri a~alyzed by the Superintende~t of Maintenance, who re~- . 
ommends the lowest responsible bid to· the Highway Engineer. A:fter 

. theJDngineer arid the -Highway Commissioner 4veapproved the ,rec-
. ommendation, the bids· go back to the Purchasing :bepartm~nt which · 
then executes a contract with tlie successful bidder. It also draws up , a master ·order, -a' copy of ~htch1 goes. to _the Supervisor of Purchase 

-an.a' Stores. .- - . -
. , . ,· ·, . . .. , l . . . -. 

As t:he Mai_nteriance- Division requires the materials, regul~r order . 
requests are prepared and signed by the Superintendent of-Maintenance .. 

, These com~ t~ -the Su_pervis9r of Purchase, and Stores who then dp~ws 
an· -authorization 'Ip furnish the·. contract. materials.• ·The origin.al' goes 
to the vendor, copfos- being supplied to the :field representative, Divi0 

~ion.office, Division Auditor, Cost, Accountant, Purchasing Department, --
- . , l . . . , , . and Laboratory, one,being retained by the Supervisor.'67 . · · - . 

The_ practice of the Purchasing ,Del)artment in .referring_ bidi:i to 
the High'Yay Department for tabulation.and' analys_i.s has obvious merit. 
It is the Hx:tensjoil of this practice that is open .to critic~sm. r Centralized 
purchasing. <f~mai::uls that the Purchase Commjssloner decide w,ho .. is• the 
lowest responsible: bidder under the_ specifications for a particular ma: 
terial. There is nothing wrong in his obtaining the advice of 1the High-. 
way Depa:ttment as to the quality. 'of' the materials dffered and the re-
sp<;msibility of· the vendor. But. for the Purchase Commissioner to allow 
'the llighway Departip.ent to analyze the_ .bids, . which are the!!- returned . 

- to hin1 by the Highway Commissioner with detailed instructfons as to 
"'-- who shall get th~ bu~iness, and ·rn_,what proportion, amounts to nothing 

_less than a··delegation of his autho:r:ity. - '_ . • '· _ ·. . ·, • 
• •. • I 

, Very -often identical bids are recei-veq for :maintenance materials · 
like cement, calcium chloride, steel.and wire_ products,· and stone. 'The 
·Htghway Commissioner has rather carefully refused to recommend the . . . ' . : 

· · . 4~ 7 The1 field, Divisio,~ office and Division Auditor's copies are like those des~ribed in foot-
note 463, and the ·same procedure , is followed by all parties, concerned. · . ' ·· . 

'' 
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award. of contracts. f 6~ ~e first two it"llls, leaving th.al reBponsibility . 
to the Purchase Commis wner, but he ,has- not ·hesitated to make rec?hl-
hlendations as to the ot er materials. 467" 

The opportunity f6r favoritism a~d ·a· selective treatment. of vendors 
is clearly present in al · this. The practice of· allowing the Highway 

' / I, ·, ; ' ,\ ' -, ' ',, . ' ' , 

· , Department to make dl:finite recommendations of the .. award of bids 
-.shoulp.. oe discontin.ued; '. Th.e P.·urchase··c?mmissioner··alone sho. uld be . 
responsible for the deci ion; he may, if he wants to, consult th~ High0 • 

. way, Department conceriing the integrity of the materials an,d the 1:e~· 
· sponsibility of the biddJl1, before making his own decision,4"~ ' . :1 

· · An inv~stigation of the general specHications, bid · form a0:d 'con~ 
· tract u~ed by the Purch ''sing· Department in· connection with purchases 
for the Highway Depar 'ment, reveal~ that the quantities set . forth in · 
the bid form are not int nded "to be either a minimum or .a maximum 
amo{uit that may be req 'irep. * * * The contract to be ente~ed into. shall 

. be treated as.--a price · ag eement' as provided in section 52 :25-25 of the 
Revised Statutes. 'The P, rchase Commissionel·shall, theref9re, have the 
right to order any amo rits that may be needed by the St.ate for de-
livery at any given poiiitl and the bidder agrees to. furnisp. the material 

· ne~ded. at the po~nt required at the bid price regardless of the ·quantity 
that rna."y b.e· .shown i.·n. t .. h~ Bid Form .. " 4

.
6

~ 'There. are. so·m .. • e adv.antages to_ 
'an "open end" type of. pontract. · ~he better practice, . however, is to 
limit the amou~t of e'x>c~ss materials that ,can be purchased. A spot 
check of the Highway 1· epartm~nt's . file of purchase orders revealed 
se. veral inst.an .. ces ,where ' ... ·ar~e,_ exc_ess orde. r. s of .. ma.in~en. an.ce mater. i.als 
had been :rµade under th' . or1gmal contracts. These did not seem fo be 
the result of any norm' r miscalculation in desired quantities. · The · 
:.danger of.· .the ''open ena.lf -contract rs th.at the · successful bidder ,,may 
have prior knowledge oj .· the . possibility of · large excess orders and 
quote a~cordingly, .or th t excess orders will be resorted to . insteaq.. of 

· 467• $ee, for example; Mi~ut ,s _o(M eetings of th~ ,:t<:te m;h'lf'ay C 0111!mifsion;er, 'minutes. 
of May 17, 1935,· where the Comp11ss10ner referred tie bids on Jomt fijler and pamts back to ' 
the Purchase Commissioner for 1etermination of award. . . ' · . . .· . . 
' . 468 Cf., · The State Purcha.p(g Department: An A.dministratwe. Sirrvey, by Al.vm A.' 
Burger. a.nd. T.homas.J ... G.rav,e·s., Depa:rtm.·. e.nt,of Govern.men·.·t.al Research, New·Jersey State Chamber of Commerce (Newark 1941), p. 49. ' , . · . . · 

469 R. · S. 52: 25-25 states that·,' Agreements· for pi1rchases 'may be made in the form of con-
. tracts for the furnishing of spec' fie articles at, fixed prices, or for the articles according to 
, the specifications at a fixed rate . ith provisions for a minimum amount subject· to increase· at 

the same rate, .or for the fui-nis ing .of articles ac<;ording to specifications without a stated 
minimum or m.aximum at a rat stated, commonly kn'own as the 'price agreement' at. the 
discrefi9n 6£ ,the [Purchase] Com issioner." · · · 
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advertising for bids from other sources. -It· is recommended that _ all -
. contracts for the purchase of materiats and supplies conta,in a provision 
.- limiting_- the aIDsount . bf excess. orders, that may be made thereunder to 
~0.% or 25% of the quantity estim~ted in the bid form.- The advis- -

' ability, of setting a similar_. lower limit. for. ~he minim~ amount _?f 
material that· may be ordered,. should be considered. It is felt that a 

,. limiting prmision of the type recom:µiended will en~ourage closer bid-
-'ding and make for a more careful calculation' by' Department. of(icials 
~- of. material requirements. <17o 1 ' ' • c 

_It has ,been noted that .purchases_.involving more than $1,000 must,. 
, be duly. advertised_. The State House CoIIlllllssion has the. power; how-
-ever to·grant,a waiver of thi1:1 important·.requirement "in: case'of public'· 
exigeucy, or for _the: putchase of perishable food , supplies,· or_ w4ere. 
property has been destroyed by fire· or 'by the elements." Its deterinin_a-
tion 'of the existence of a public exigency lllay1 not be quef:!tioned,471 

T'his leaves the (l~or wide open to an evasion of, the statutory p~rpose; 
- which is to encourage 'the wid~st possi:t>le -- c,ompetition in Sta~ pur-
1 chasing. · · 

• ·I . 

. An extraordinary exaniple of such. a waivet was the one granted · 
'I I . · · ' .. t ', 

by the State House Oommisston .on March 28, 1938, which allowe~ the 
Highway Departme;t.I.t to purchase materials-for w. P. -A. projects':with-
out advertising. The . r~ason given. at the . time the waiver· Wl:1s re- __ 
que~ted ~as that'the.W.P.A.- program had to_be put into motion at 
9µ.ce, or its benefits would be lost. - To advertise' for. ma,,terials ·would 
l:!ritaifdelay., _Tlie waiver· ;continued in full force an:d effect until it . 
was discovered in the course of the present . adillinistrative study; . It -

I • ' , . , ,j ' , 

was immediately resciuded· at the request of· the Governor' on August 
26, · 1941. _1 The office . of the, Oonimissiotier of , Fin~ce states· that 
$10,700,000 was. appropriated to the Highway Department_ for ,w. P._' A .. 
purpos_es during the life of the. waiver. . -

• • 1 't · ,-· . . 1 l 

. This is an _outstanding' example of, the manner· in ·w:µicb, the p!)wer 
of waiver can be abuse~, I~ there wi:i,s a,ny ei:nergen~y at the_ time the 

\. ' '· . ' '• ' 
' 70 A provision 'limiting purchases in excess of or less than the estimated· amount ·s·et oue 

iJ1 the.invitation tci bid, is a common feature of public works ag.r,eements. ' ' . - ' 
·: ,<17iR. S. 52:34~5: The waiver.requires.the unanimous vote of all tl:ie members of-the • 

Commission. taken in ooen oublic meeting., Waivers o.f advertising by the State Hoµs·e Com-
mi~sicin were common before the passage of the 1930 act limiting waivers to public. exigencies, 0 • 

etc. See Minutes of the Abe-M Commi.rsi~n, op. cit., minutes .of September_ 30, 1930 .. They 
seem to be equally common since: · · · · · · ' · · -' 

• • I / ' J : { r 
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waiver' was· requested, i so.on ran. its course. Once the W. P. A. pro• 
gram w~ started, the · ighway Department w~s in · a po1;1ftion where 
_it could obtain the ma rials it 'needed i:ri the reguJ~i:i way, through· 

· ,· ' adv~rtising and' open, ompet~tive. bidding. v_ The Federal ·Government. 
and' other governme:p.ta. agencies found', no difficulty at, the·· .time, or 

· since, in obtaining ·road ·. ater.:j.als in that m}mner, .and with. a minimum 
, . . . . . . , . • . . . I 

of· delay. Clearly, it yv s for the_ Highway Department to have asked 
for the rescinding of e waiver shortly after it had served its an-, 
nounced purpose. · No . stimate cS,:n be· ventured . as· to the 'amount of 

' . money that might have · een saved ha9- W. P.A. materials been ~ougp,t 
through the·· regular cha els after . May 193~ ... · 

. There· is need for a stricter control of the power to waive the ad-
v'el'tising provision oi- t. e ,law. 'This power ought '.to be lodg~d iii.. the 

I Commissioner of Fiilanc -and eventually, afte:r the' State, Gover:hment ' 
has been reorgap.ized, in he proposed CommissiQner of Fiscal Control47~ 

. or other head of ·the cen ral, State :fiscal ~gency; . in thjs conn.ection, it· 
is interesting to note th t by resolution adopted l)ecember .9, 1941, th.e 
'' State IIouse 'Commissio - authorized the Commissioner of Jf:i,nance arid 
.the . State Purchase Com issioner to grant waivers during the present· · 
wa'.r emergency whe:n in heir joint opinion it. is necessary to do so. ·, . _ 

. The State . Purchas· g · D.e~artment mairitain~ ·· ;o mspection divh: 
SJ.OU and 'so makes no te ts _of the quality or quantity of the mat,erials 

, · and supplie~ purchas~d or the Highway Department., . The Highway 
Department, however, m ke.s, its own careful check. Sound :purchasing 
practice dictates tli,ap th Purchase Commissioner should.make .a con• 
tinuing independent insp ction of deliveries, ~n,d it is so reco1i:J.mended. 473 ; 

. '·, ' • ' \. l_r • . ·, • • . , ' 

, . · The ,State Purchase C.om~ssio.n~r is authdrized. to. levy- a: maxi-
mum sel"\d.ce charge of 2 mi all purchases· ·;made for using agencies to 
cover , the. cost of- oper ting the Purchasing Departme11.t:'T' -These 
revenues go into the $25 ,000, . revolving State Purc:b.ase Fund ... Appro: · 
priations to the :Purchas g -Department are made Ill tiie annual Ap, 

1 propriations A~t; and · ar met 'o-qt of the Purchase- Fund,~ This system 
' ' . , . i L 

m S,ee pp'. 216 and 217. 
473 Cf., Princeton Survey rep rt, op. i:ft,, p. 81. 

j 474 This 'authorization was·fir ·included in the ,1940 Appropriations Act, P. ·L ... 1940, ·i:.'1S8,.· 
p:505.. . . 

'/ 
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of obtaining revenues through a service charge was adopted over the 
.protests of the Purchasing Department. It p.as resulted in obscuring 
the appropriations to the Purchasing Department, has increased ac-
counting work and been disadvantageous to the using agencies. The 
operating expenses of the State Purchasing Department should be 
:financed by regular appropriations in the State bu~get, in the same 
manne:v as other State agencies, and the 2% charge- discontinued.475 

The Supervisor' of Purchase and Stores has suggested the desir-
ability of the Highway Department handling all , of its own purchas-
ing of hlghway materials, independently .of the regular State purc'has-
ing system, because of the character o.f the work performed by the De-

' partment. ~ighway requirements, it is claimed, are quite. different 
from those of other agencies, and should be purchased under the su-
pervision of a single official responsible . to the Highway Commissioner 
and located in the Highw?,y Department. A saving in time, . paper 
worli. and money will· result. The suggestion is not new. 476 If followed, 
it would result in a · dangerous departure from the adopted policy of 
centralized State purchasing. 

It is realized that the Highway Department has available engin-
• . I 

eering personnel who could be used in purchasing road mat~rials, sup-
plies and equipment. It also has complete laboratory facilities for 
testing purposes, as well as a wareho~se for -storage purposes. But 
once the Highway Department is allowed to ,make its own purchases, it 
will not be long before other departments wi~l be arguing for a similar 
exemption from the op~ration of the central _purchase system. It 
would only be a question of time before that system would be wrecked. 477 

Moreover; there is no real n_eed for letting the Highway ·Department 
. ' , 

4 • 5 See Burger and Graves, op. cit., pp. 37 and 41, for a· criticism of this. system· and a 
similar. recommendation. Discontinuing the 2%' charge would eliminate" a, great deal of 
bookkeeping and relieve the Purchase Commissioner of the responsibility of establishing ser- . 
vice charge rates which, if too large, wiH work to the disadvantage of the various .departments 
because their purchasing capacity would be reduced. · 

The service charge levied by the State Purchasing Department cost the Highway Depart-
ment $36,106.85 in 1939, $33,528.93 in 1940, and $9,405.15 in the first three months of 1941, ac-
cording to figures supplied by the Supervisor of Pui;chase and Stores. 

4i6 See, for example, Burger and Graves, op. cit., p. 51. 
477 Ibid., P. 52: ''One deviation from the system· may easily start a chain of exemptions 

which would result in the complete demoralization of the centralized purchasing system and 
a return to former days. Gove.rnmental purchasing has .developed to the point where specialized 
problems can be taken care of by a central bureau without res·ort to makeshift arrangements." t . . 
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:Qiake its own purchases f road materials .. 4-11 the advantages , ~.!aimed 
, , . for that arr:angement ca b~ obtained. by assigning all highway, pur- · 
. chases to a qualified pu chase su,pervisor under 1 the directio:6. <;>f the· 

.. State Pll:rchase Commiss oner. ·. Instead of ~llowmg an,y fu\~therdevia-. 
_ ti~m:s from the e~tablish d pur,cp,asing -system, it is the recominenda~. , 
· ti~ri of thi!jl report that) ll purc~ases made for the. Highway ,,Depart-. 

·· . ment, ,except, for those of a strict emergency nature, should be made by 
and be .subject to .tJ:te ab olute control of the State Purchase Commis- . 

' I, . . ' I . . ' ) l 

· sioner .. ; This 1nclud~s p rchases of materials to be ,put "in place;""'8 

A -fully qualified and c ·:mpetent·· purchase supervisor should be: ap~ 
pointed to tli:e Purchasin -Department who would specialize iri purchas- . 
ii::tg for highway needs. , · ' - · · · ~·. · : · ' 

l • . • 

'Ret:urning,. now, to he procedure followed where' goods ··are pur-· . 
chased, for the :flighway epartment by the .State Purchas~g D~part-

, ment, there is.~ special fo'm that ts used by the Supervisor of Purchase 
and Sto:r:es to ;eport 1an shortage 1 01,' rejection of items received,· or' 

, condition of material. va ying from -:the specifications.> He makes up 
this report on the basis f , lnformatio~ received from ,tJ:i.e:, using' sub-
divi~ion. The' original g e~ to the vendor, a COP~, being sent ~o the , 
PU:rchasirig DepartnieJ:}.t. Adjustments in the prircliase price are made . 
in the light of th,ese repo ts, , · · J · · 

. . . 

Pr_oyision is made in the Sta~ 'Purchasing Department .A.ct for a 
·· so-called "Standards and Specifications. Committee" composed of' .the 
State ;E>urcliase Oommiss· oner,· the Highway Oonlinissioner• or nomi- .. 

. nee, and the, Oommissione 10f 'tn~titutions and· Agencies o:r:his nominee. 
·. It is the duty o,f' this com'. ittee, ~ong 1other things, to determine .and 
· establish standards and - pecifications for. nia~rials,. and supplies re-
. quired by St~te agencies. Each using, agency is afford~~ the, opportu~ 
_, nity of a he;i,r.ing be.fore t 'e committee to· assist it in formulating and 

establishing suitable 1stan ·. rds and specifications. However, any using · 
age~cy may,. veto. any stan ard . or specifici;itfon covering, any 'art~cle ''re· 
quired by it, stating its: r aso~~ for sucl:1 veto in writing; It. i~ then 
the responsibility .of. the· sing agency to formulate and submit to th~ 
committee such _'¢ritt¢n st dard or: S;Pecification as the. agency adju,dges 

· · 478 This will probably -require egislation, ,as long as· the· Attorney-General's ihterp.retltion · 
· of the State Purchasing Departm t Act remains unchanged. See pp, 264 and. 26S, .a.rid foot-· 
,. note 459, sup,ra, . ' 

'\ : 

V 
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proper for its needs. · The same thereupon becomes the standard or 
specification for such article insofar ~s the using agency in question 
is. conclerned. 479 · , · 

. . These statutory pl'.ovisions relating to· the . S.tandards and Specifica-
tion~ Committee are ,entirely µnsatisfactory in their present form. , The 
section permitting a: using agency to exercise a veto over, any standard 
or specification adopted by the co:tnmittee should be repealed.180 . The 

' ~ommittee itself Should be abolished and the State Purchase Commis-
stmier made responsible for establishing standards and spec'ifications. 
He will consult and advis~ with the using agencies that may' be affected 
by his action, particularly the.' Highway .Department and the Depart-
ment of Institutions and · Agencies, as ·. well as with technical experts 
:within· or without the State employ. Little difficulty is anticipated. for 
this arrangement. In the event of any ,disagreement between 'the Pur-
chase Comm~ssioner and ~ny using agency regarding· a specification, 'it 
has b~en suggested that. the matter be certified to the· Governor in. · 

• . I 

writing, his decisfon to be final and binding.481 · •. 

Stores: 
' I ' ' ' 

· The Supervisor of Purchase and Stores -is in charge of the depart-
mental stores located at ]fernwood.482 · There are over 18,000 items in 

, stock, valued at more than . $,250,000. . A 1Storekeeper is' i;n. charge of a staff of six, but the responsibiliti¢s of that position are discharged ,by 
the. S.enior Stock Clerk, his chief assistant. The paper. work is ,done 
by two men, a Senior Clerk,. ~ho maintains the irr-and-out stock records, 

.and a Stock Clerk who checks.on deliveries and prepares 'the so-called 
"stock requests." 

, These stock requests· are sent to the Supervisor of PurGh:;tse and . 
, Stores ~t the central office, where regular order '.reque~t forms.· are made 
up and approved in the' usual maJ].ner. A 1su:fficient numb~r' of mimeo-

. . ' 

479 R. S. 52:25~17 to 21. 
48° Cf., ~urger and Graves, op. citL, p. 17, · 
48,1 Princeton Survey report, op. cit., p. 77. 

· 482 These include a storeroom in the m~in building at Fernwood where automotive and · 
equipment parts and supplies are stocked; a large building used for maintenance materials, 
supplies and equipment; a small building used for. suc;h items as rope, waste, lanterns, etc.; 
and part of. anoth~r buildirig where snow plow parts are kept. The Electric<!,!. Division has 
its own storeroom at Fernwood, and the Equipment Division maintains a storeroom at the 
Newark garage and small stores at other gara%es. ' · 

, I 
. I·. 
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graphed .• copies of the stock reqt1irements · are prepared to 
accompany the several opies of. the order\ request form as well .the 
copies of the detailed ap lication form which is. submitted to the Pur-
chasing Department. ,fter the Purchasing Departn;ient has. bought . 
the items requested and I ent a· copy1 of its purchase ord~r to the Super-
visor of Pm;chase aridSt I res, hemakes up the usual copies of this order 
and. sends the :field cop and Division Auditor's copy to the Store-
keeper. ' 

A~ SOOll as the :first' delivery under the order. has beep. completed, 
the Storekeeper checks o the items received on the Division Auditor's 

. copy, notes that the bala~ce of. the ~rder is listed on "back order" No.~, 
and sends the copy to. t · e Supervisor of Purcb,ase and . Stores. These 

·• "back order:" "forms aretused to ·list all items stilt, remaining to be 
delivered under a purch se orde:r;:, and are numbered. When some of 
the remaining' items are,,delivered, the Storekeeper notes that faat on 
his :first back order form1 indicating th:;tt .the balance of the items still 

. due under the order is . {ow carried on a new. b'ack order No.--:,-, ,and .. 
~ends t~e :fi:st ba~k-orde_r Ito_ the Supervisor. Th!s: system pf back or~ers ·· 

. 1s· contmued until all thf. items have been delivered, . The Superv1~or 
thus has constant informr tion as to the sta,_tµs 9£ the order; The back 
orders also inform him f. the number• of tank cars or contah1ers at· 
Fernwood, · and how Ion they· have been there, so that demurrage · 

. . .. , . . I . . \. . . 

charges cah be kept at a minimum through promp:t returns: 
I • 

· A materials requisiti n system enables. the Supervisor of Purchase 
and Stores to kee_p a care. ul check on departmental stores. Requisition 
slips for ~aterials and s pplies drawn ii•om the F'ernwood stores come 

·. in _bound sets, ~1?-d are se7ally: numbered. Both the person: issuing any· 
item from stores and tp.e oµ.e receiving it, sign the requisitionr slip. There ·. 
are three types of charge-put slips: . . . . · · ' · .. . 

· . 1. . Those used by hiJhway' em~loyees at· Fern~ood in .withdrawhlg 
automotive and equipmeni·pa:ds, -Which must be approved by the head • 
of the Equipment Divisio 'or his. authorized _representativse before· the 
item requested is· issued. I The . slips come · in duplicate, one . copy re~. 

. maining bound in the bofk while the perforated copy is sent to the 
Supervisor who checks itr· serial number and passes it on to the, Cost 
Accountant so that he ma charge the item to the equipment or job on 
whicn, it is used. 1 , 

I 



2. · Those used for 'tools and supplies needed in the field.. The fore-
man or .supervisor in .charge ·of the job in the jield first prepares a 
"tool and supply requisition" in quadruplicate, which must be approved 
by· the Division head or his authorized as,sistant. Copies are kept by 
the person in charge of th'e johand by the using Division; a copy 'goes 

· to the Cost Accountant and the. ,original to the storeroom. There a 
1 • charge-out slip . similar to' the _one des~ribed · above is made, in qµad-

ruplicate. The original goes to the Cost A~countant, · a copy' remains 
bound in the book, a~d t~o copies are sent to the foreman in charge of., 
the job, who receipts one and returns it to the .storeroom at Fernwood. 

3. · Those used in connection with materials.. and supplies for the 
Electrical Division. Th~ Supervisor of Purchase and Stores arranges 
for the purchase of such items· as1 ~re needed by the Division, and it 
draws tliese m.aterfals froiffi the depa:rtmentai stores: at Fernwood under 
a charge-,,mt system exactly like that. described above for automotive 

· and equipment parts. The Electrical Division then stocks th'ese items 
in its own storeroom, p:iaintains its own stock records and uses a charge-
out system of j.ts own. · · · 

One of the storeroom staff is assigned to pick up, shipments for 
the storeroom ,arriving at local freight stations, using a .truck for this 
purpose. Deliveries' from stores to jobs in the field. are made by a 
I)epartment truck that is going in that direction. If the tools or ·sup-
plies are needed at once, the Equipment Division provides ,a trutk and 
the using Division is charged for the service. , · 

I I ) 

: The ~upervisor of Purchase and Stores maintains a perpetual 
inventory of th~ materials and supplies stocked in the Fernwood store-
rooms. The Bureau of Auditing and Accounting.sends its· men in once 
a year to take a complete phy~ical inventory, and spot checks are made 
from time to time. ' 

' ' , ' ,. \ 

The departmental stores ar'e well managed by the ,Supervisor of 
· Purchase and Stores. ·The system used provides a constant and accurate · 

check on purchases for and. withdrawals .from the storeroom, and also 
,results in a proper distribution of charges- to the "using Division for 
materials and suP,plies taken from the ~torero~m. 

It is recommended that the Supervisor of PU:rchase and Store~ man-
age and control all departmentaJ stores, inchJ;di~g the Electrical Divi-. 
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- sion storeroom at Fern ood and the Equipment Division storerooms 
located in the Newark g rage and other · garages.. This will centralize · 
stores iuid i.nventory con ,rol and result ,in an even more efficient system 
than now · exists. ' · · 

Vendors send in the r bills for mater,ials and supplies: on a staJ'.\l-
- dardized invoice. These, bills are audited · by the respectiye Divisioi:i -
Auditors and approved b ,

1
• the Div~sion heads where the goods sold have 

been used in the field, a11:Ld by the' Supervisor of Purchase and Stores: 
where, thff items ,have be I delivered to the Fernwood storeroom. · The 
bills are then audited i the · Bureau of Auditing and Accounting. · 
Where the purchase has 'been made· by the State Purchasing Depart- · 
ment, the bill is then sent to its bookkeeping section where.it is audited 
against the. origi~al pure : ase orde:i; iss;ued by the Departfuent;. · This is · 
done by .one of, the thr representatives of _the Comptroller's office 
permanently statfoned' th~~e .. Afte~ au~iti?,g, the invoices ar~ tu:ned ' 
over to the Purchase Comi1ss1oner for his signature and for trans1mttal 
to the Comptroller for p 1 yment. Bills representing direct purchases · 
made by -the Highway ' epa:rtment are, after · being audited· in · the · 

I , . ' . 
, , Department, approved by the Chief Clerk and sent · t.o the Comptroller 

'for payment. 
\ ' ' . 

The Cost Acc6untant in the Bureau of Auditing, and · Accounting, 
maintains a complete in entory record, and ·charges out against it. 

· When materials arid supp i~s are deliverl$ to the Fernwood .storeroom, 
he prepares punch cards or each item, 'indicating the ,unit price. As 
the requisitton slips 'come ,through from F'ernwood the card is punched . 
to show into what Divisio ,· or piece of equipment the· goods went. · By 
running the card~ t1?-rougli the I. B. M. equip1;Ilent that it rents, _the , 
Auditing and Accountingh),Bureau can readily charge out the items 
against each using Diyisfo 1 or piece of equipment; ' \ J I 

The Supervisor of P ,rchase and Stores arranges for the sale of 
' scrap mate!ials under an' nhal contracts. After sol.icit' .ing b' ids from ,as ' 

many people as. possible; h~ · presents his rec.ommeridation of the award \ 
. of the contract ,for' the appfoval of the Highway Engine~r. Obsolescept 
. ;::~al is sold from tilnr to time. to the person bidding th'ehighest 

A total of 4,300 purch se orders was placed during 1941, the State 
. . I I • • 

Purchasing Department ha dling 3807 purchases and the Purchase and 
. I , 1 

\. 

/ 
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. Stores Burea;u making direct purchases in 493 cases. These orders rep- . 
resented a dollar value of approximately $1,526,329.97. · Tlle Supervisor 
of Purchase and Stores handled 3064 order requ,ests, 12891 of' which 
came from the Maintenance Division and 731 from the Bureau' of Pur-. . 

chase and Stores itself. 

Mail Room and Office Boys: 483 

The Supervisor of Purchase and' S~or(ls is in charge 9f the High-
way Department mail room, located in the basement of the State House 
Annex. The departmental mail is picked up at the post office before 
the start. of business daily and again at 11 :00 a. m, and ·2 :00 p. m. It 
is brought to t.he Annex' where it is opened and sorted by the office 
boys. Envelopes containing reports and time books are sent· directly 
to the Divisions, unopened. Letters that may be answered are recorded 
in a book before being distributed. These letters are numbered ·serfally, 
starting each month. When the letters are answered, a· copy of the . 
reply bearing the .original serial numb.er is sent to the. mail roo:rp. 
These copies are bound. Outgoing .mail is taken ~o the post office after 
office hours. Th.e Supervisor of Purchase and "stores handles the .pur-· .. 
chase ,of, stamps a,nd, keeps the master stock in his possession., As 

i • stamps are needed,) they are perforated with the letters "SHD'' and ' 
used in the mail room. No accurate check is kept on the stamps used .. 
Only a small part of the ·tim:e of the six office boys is devoted to the mail .· 
room, their main duty being -to act as intra-office messengers. 

The_te is a central mail room in the State Capitol building which 
serves the various State agencies locatec;l in the State House and Annex. 
The mail room: maintained by the. Highway ' Dep~rtment should be. 
abolished and the departmental mail handled through the State House 
post ~ffice.484 • It is al~o recom_mended that a check be. made to·, deter-
mine whether. the number of office b'oys now employed is war;anted. 

Mimeograph and Printing Ro.om: 483 
( . 

Tl:le Supervisor qf :Purchase. and Stores is also in charge of the 
mim~?graph and printing 'room of the pepartment. · The 'amount of 

483 See p. 53, supra. --
484 Cf., National, Institute of Public -(\dministration report, o.P- cit.,, p. 81. 



\ 

.278 

, dupb.·catiI\g ·.an~ pr.int. iii~\ w. ork. done has ·.in~rea.\sed con.s1derably d~ring . 
recent years. Foitl,t empfoyees turn out a large· number of forms and . 

, lettElrheads, as well as m\meographed material that incI,udes minutes of 
meetingi;i, specifieations a)nd llsts of materials, to be used in connection' 
with pu.· r~hasing, ~ep~rts;J· 'of .all typ. es,· f:L~.d. · ptiblicit. y rele .. a. ses. ·. _Th. e avail.-

. · able eqwpment cons1sts of two eleetrrn and one manual m1meograph 
· . machine, a Multilith, a. itto machine, an electric Graphotype machine, 

a small P,rinting press, at· Addressograph, and other incidental. equip-
· ment and supplies ... T.h·e ,·. aterial for the va. rious j.o?s is obta1.·ned from· · 
the /State Purchasmg D partment warehQuse and 1s charged back to . 
the respective using Diviiions. · . . , 

There 'is a serious 1 ck of space in' th~ mimeograph and printing'" 
r I 

room. More adequate uarte,rs should be provided in view of the 
amount and quality of t e work done. 

· The Supervisor of P~~chas~· and Stores, is Tespo:risible for the stock-
room in the Annex basellJlent where stationery and other supplies are 
kept for the entir:e Dep4rtment .. , Each division is charged with th'e 
supplies drawn for its trsJ. · . . . . . I 
Central Files: 485 

Many rof the' files a d records of the Highway Department are 
stored in·. an entirely un atisfactory Inanner.486 Two qu,tstanding ex~ 
amples are the records of, the Auditing and .Accounting Bureau, which 
have overflowed into the corridors outside.· the Bureau offices . on the .. 
second, floor of the Annex and the extremely valuable files relating to ' 
real estate acquisitions teat are kept in the Annex basement. The 
situation respecting the ~· tter is especially serious, because they are 
in danger of loss, damage I or destruction. When these files were trans-
ferred to their\ present 1 cation, the job was done in such a manner 1 

that it sometimes takes d;i,ys before a file can. be found. Steps should 
be taken at once. to secure adequate and s'afe quarters for the depart-· 
mental fi~es and records. '1 . . · . . . ·. · . . · i .• · ·. , . ·. r 

Although most Depan
1

tment records eventually find their way ,to 
the central, :files, it should,

1 

be req~ired th~t ·an plans, r~cords . and cor-
485 See P: 54, ,supra. . I I ' ' . . 

• 486 See p. 32, supra. 

\ ,·, 
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· respondence be sent prQmptly to the central file room, except for such , 
plans and records as a~e absolutely necessary to the current work of 

' ' ' \ .. . . 

· a particular Division or Bureau. At the present time, the Maintenance 
Division keeps its own files, but the Cb.ief File Clerk gets a, large num-
, ber of its records through the Highway Engineer who sends 'his copifs 
to the central file ,rool1).. The, same ,is, true for the 'Equipment and 
Transportation Division and the Electrical Division. The RealE.state 

J .Division keeps its own blueprints, and so does the Survey and :r1ans 
Bureau in the Construction Division. 

There has been some discussion fn th~ pa.st of establishing a co~-
prehensive central file system. Nothing was doneabout the matter-
probably because of the lack of space; ' If proper facilities' were pr,o-
vided, it would be possible ·to bring togeth~r in one place all the files 

.. of the Department, other t,han such active files as happen to· be in use _ 
in the several Divisions. These files,· could be arranged by D_ivisions · 

· and B:ureaus. They wo,uld . be pr·operly edit~d, .indexed and, where 
deemed advisable, bound. In the case -of any Division or. Bureau 
handling plans, its plan files could be placed next to its general files. 
Properly managed, .this centralized system of departmental :(Hes and 
reco.rds would result· in a . very efficient and 'useful , arrangement. A 

· certain amount of duplication of plans and records could probably be, 
eliminated. 

There is need for a practical consolidaUon of many of the plans 
and records now found in the central file room and. in the various ·· 
offices of the Highway Department. This will· result in a sav:big -of 
space as well as in bringing together under one cover such items as . 
properly and logically belong with each other. Many of t,he relatively 

. inactive files of the Department, including minutes of meetings, County· 
Aid and T·ownship and Borough Aid recori1s, .have been brought to-
gether, arranged and bound during the · past year under. 1:1,, W. P. A. 
project. ·This work should be continued throughout the Department 
wherever possible, until a max.imuin consolidation has been effected .. 

Attention is particularly called to the possibility of consoHdati~g 
the real ,estate files, so as. to includ~ for every section of .each route, 
tl:J,e files of the Real Estate Division, Supervisor of Titles, Title Officer, 
and Legal Division. This project was once started, but was discon-
tinued upon the order of the Highway Engineer. 487 . 

48 7 See p. 66, supra. 
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Public Relations: ' . 

There is a clear 1 ck of proper public. reporting of the work of the 
Highway Department. , This deficiency 'is of long standing and is in 
contrast to the publi · relations programs carried on bj( progressive 
highway organizatibns in other States.488 Serious consideration never 
seems to have bee_ri· gi en to the need I of fosteri'.n.g' a real publi~ under~ 

. . • . . ·I .. . . . . . . . . , ., . , 

standing of the Depar ,,ment's probl~ms and activities through a sound 
and, sustained pr:ogram of public relations:489 · 

I • I . - .; , 

· The present public relations program of the Departm~nt, such, as it 
' - . r . l. '. . ' 

is, is limited to newspru er releases, road condition reports, the distrihu-, 
·tion ,of road 'maps, d the rather' circumscribed. activities of the_ 

. Engineer. of Special :ipesign. The former Oo'.n.fidentia:l Clerk to. the 
.. Highway Commission IJSed to h,andle publicity' for the .. Department. 
· When the Highway pommission was abolishtJd, the Commissioner 

assigned him fo a 1\-etjulous position -in . the Administration Division, 
but permitted him. to rltain his by then: incq:ilgruous title.. The Commi.s-

/_ ~ioner appointe~. a Co.• _,fidential.' A~sis.tant of his own l:J:nd -~-nde·. rtook. t·.o , 
mform the pubhc of th work of the Department through mimeographed · 

I • • - • • • .. , 

pu.blicity: releases and. fC_ casio. nal st. at,ements.___ w_ ith1.·n recent months. a 
part time puplicity ma~li, has r~placed the, Co;nfidential A,ssistant: .. ·· _· 
· ··. The 'Engineer of .S ecial Design, whose ,duties ha,ve been. described 
elsewhere/90 is al:iio un. er the Commissioner. The educati~nal program 
which he has tried• to deyelop With limited. a!lsistance · /lll<l :enCOurage-,. . . . ! . . . 
· 488 The Michig;n Highwa , Department is a leade.r in this field. The importance of a 
.sound public relations progra . was emphasized by the present Highway Commissioner of 

. that State at the annual meetibg .of the American Association of State Highway , Offi_. cial in_ , 
1938. Kennedy, ,op. cit., 'pp. 10 and 11. · He pointed out that such a program can help sell . 

· the .story of the highway plan,6i11g !surveys, further public safety educational 'work and en~ 
cou!-'age · r. ecreati_o.na __ l !ravel, a,uiong other ~hin.~s. The M .. ichigan public relatio?s}iv.ision ·_has 
an importance status m the h1

1
,g~way orgamzat10n; experience has proved that 1t has brought 

• excellent results,in ~ub)ic undeptanding and public support of the highway job:"., See pp. 158 
and 159, supra: · . . .I . .. , . . . . . . .· 

489 In an 4npubhshed sect!J, n of the National Institute 0£ Public Admm1strat10n report, 
.John W." Follin cleclardi that <'uniortunately,. the story of the State, Highway accomplish-
ments·· has not been told to t . e taxpayers: The Department has issued no reports of its 
work for po'pular consumptio~ nor emphasized, ·to the extent warranted, the significance of , 

· .. its 171ajor projects. The Dep 'rtment should pursue a. wholesomt:, progi;am ,to inform th.e 
. public of its work-not for th' glorification of the .members of the Highway Commission .or 

of. its major executives_:_but t . herald properly the ~tate's outstanding accomplishments, and 
to account for the large sums 1placed under its frusteeship." Minu,tes of the Abell Commis-
sion, op. cit.; minutes of Sept ber 23, 1930, p. 29, · 

· 490 See p. 43, supra . . 
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ment, has stressed the safety features in highway design and lighting 
evolved ,in recent years~ He has prepared a film on this subject and 

1 shown it to audiences around the State. , He has also prepared pictures 
and other exhibits relating to highway work, and given lectures oncer: 
tain aspects of the highway program. Occasionally, he makes mo9-els 1 

and drawings of proposed° construction for pllblicity purposes: ' 

The Head Clerk in charge · of the• so-called Statistical Buveau in 
· ·the 1\.d~~nistration Divis~on, prepares the Department's monthly reports 

oi;i road conditions for the use of newspapers, au,tomobile clubs and 
other interesfod persons and bodies.491 At the direction of the· High- . 
way. Engineer he· also puts together what. is kno'irn as the "annual 
report" of the Department. ,Tliis consists of a bo:und set of mimeo-
graphed ( and sometimes typewritten) reports •prepared by the several 
Division and ,Bureau heads. 

1 Th~ State highway · organization issued a printed annual report 
· •from 1894 to 1922. In 1923 the ,present type of annual ,report made 

its first appearance. It can' make no. claim to . completeness, cla.~ity 
or interesting content. 1 It does not include every Division and Bureau 
report; · an examination of the annual reports , since· 1923 shows tha:t 
.one. or more reports are missing in each volume.49z There was never a 
report made by the Highway Commission, nor has there been any by 
the Highway , Commissioner ·since · 1935; In some years not even the 
Highway Engineer ~ade ,a report; when l}e did, it was often sketchy. 

' . l ' 

There is no evidence1 whatsoever of any attempt to edit the reports 
submitted for in~lusion in ,the annual volum.e. They' lack proportion, 

· ea~h. , Division and ,Bureau head · writing as much or as .little as · he' 
pleases. No effort has been,made to achieve a proper internal arrange-
ment of the annual report; Cl~rity and· interest are entirely lacking. 

I ' 
491 See p. 54, .sup.ra. Although nominally responsible to the Chief• Clerk, the Head Clerk 

is subject to the direction of the Highway Engineer. ,Be maintains a card record system 
relating to the various features 0f the State Highway System, including .. mileage, road dimen-
sions, type of pavement, cost figures, travel 'lanes, etc. Frqm these records he is able to 
prepare .such statistical ·.studies as the Highway Engineer may call for froni time to time. '. . . 

492 The annual reports since 1927 are more.' complete than the earlier volumes. Ho~-
ever, the· Administration Division is represented by only the financial report of the Bureau 
of Auditing and Accounting until 1940, when the Purchase and Stores 1 Bureau report is 
included for the first tim'~. Reports of the Real Estate, Laboratory and Equipment Divisions 
are lacking for· single years. In some cases, the Division or Bureau report is missing because 
it was never rendered. · 
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The explanation 1r all this lies in the fact that the report has 
never been intended f r public consumption. It is addressed to the' 
h~ad_ of the Departme t. Only _10 c~pie8 are ·.pr_epared, ~nd the.se a. r~ 
distributed to the Gov, rnor, Highway Commiss10ner, ~ighway Engi-
neer, State. Library,- an~ a few departmental officials. An examination 
of the printed reports ff over 40 States reveals few instances of high-
way reporting as bad ar New Jersey's. .The bound volume prepared· by 
the•. 8tate Highway Dep,artment is a prime exhibit of bulky, undigested 
and uninteresting readilig matter. . . •. . ·. · 1 • ·.. • 

The pla:q. ~f ;eorgJnization proposed for Department. contem-
plates the setting' up • 1 f a Public Relations .Bureau under the chief ·. 
administrative officer.4931 Its first duty should be the ·development and 
preparation of a prip.te . a~ual report covering the work, finances and 
problems of the Depart ent in a clear, understandable and interesting 
;manner.· There can .. be 1 0 objection to det;Hed miip.eographed 01,' type-
written reports for intrt·departmental use and reference.. The Legisla-
ture an. d th,e publ.ic,. ho!. ever, are. entitl. ed to as intere~ting an ac. count.,. 
of .the work of the Dep tment as it is possible to assemble. There are 

- . \ I I :, ... ' ' 
outstanding examples 0 1 • such reports issued by highway departments 
elsewhere, presenting_ af effective and comprehen~ive picture of ~igh-
way work to the public tt large. · . · . . . 

. ' . . All D~vision and Bu'f eau _heads'. as well_ as the chief. ranking Depa;t- . 
ment. officials,· would b~ .· obhged to contribute to the annual prmted 

repor.t .. T. heh. ead of th~IPub.· l.ic·.· Relations· B11r .. e·· au wo.ul·d· · be, responsible. 
for the proper edi~ing, publication and .distribution of the · volume.494 

. I ' I 

Practically no repor s, dealing with special features of the Highway. 
prO:am have been isst

1 

d by the Department. 495 Important 

. See p, ¥3, supra, II . · · 
. 494 The State Librarian had the/duty, subject. to the approval of the Governor, of ex~ 
aminin,g;. editing,. and preparing !Jappropriate indexes of .all .. oflj.cial reports pre. s. ented by any 
official, institution; board, comm~ssion or department of the State, and ·of determining what 
parts, if any, and the number bf copies of such reports that shall be printed. No official 
report may be printed unless s4 examined and edited by the State Librarian and approved 
by the Governor. R. S. 52 :14-20. A provision still remaining on the statute book directs 
that reports approved for printing "shall be pi;inted in the compact style of the annual report 
of the State Geologist for the t1ear 1893" ! R. S. 52:14-21. 

495 The report of th~ State ighway Engineer to the Highway Commission, recommend-
ing a comprehensive State high ay system for the State of New Jei;sey in accordance with 
Senate Concurrent Resolution N . 3, was pulJ!ished in 1926. The Electrical Division prepared 
a report on its safety lighting 'rogram in 1940 for general distribution ( Oh Say Can You 
See?). I , , 

I 
I 



283 
I' 

like the Skyway ( Route 1 Extension) , the George Washington Bridge 
approaches, and the Rockefeller Memorial Highway (Route 40) ,beauti-
fication; developments .in highway design; research work carried on 
in the Laboratory and in the field; problems· faced by the Department, 
such as 'nee4ed improvements to the State ,Highway System, .or the 
advisability of taking over the secondary road syste~these are · but 
a few of, the subjects. that couid be 'dealt with in special publications 
of the type suggested. These should. prove of interest not only to those 
in the highway field .but also to the public at large.496 It is recom-
mended that the Public RelationSBureau undertake to issue such publi-
cations from time to time. 

In fact, the Department should strive constantly, through news-
paper releases, motiori. pictures, exhibits,' lectures, radio talks, and other 
appropriate means, to give the public a clear picture of its work and 
problems in building up and maintaining the highway system. At 
present, the pubJic has no r~ai conceptiol!- of the work of the Highw:ay 
Department ; the Legislature is scarcely better informed. 497 The high-
way picture has been given to ,them piecemeal, · 1n meaningless frag-
ments. The accomplishments for any one period/ current problems,. 
contemplated programs, needs of the future--:.-these are unknown terri-
tory to almost eyeryone out.side the Highway Department, and, if the 

.truth were, lmo~n, t~ a large number 'of those within the organb;ation. 

Good reporting :will bring its own rewards. It will make· for better · 
understanding and dis~ipate the suspicion now existing in the minds of 
the public regarding the Department. If not];riilg else, it will · give to 
the people . of the State a clear and rounded accou~t of what is going 
on in highway work, what it is costing, what value they are getting 
from the highway program, and what problems the future holds. 498 ' · 

' ' ' 
·· The proposed Public Relations Bureau will carry on an informa-· 

tion service/ intended to furnish· the public with such information as 
' I 

' I -. 
, ! . ' ' . -, ( -

· 496 Testifying before the Abell Commission, one of the members of the State Highway 
Commission declared that lack of publicity· was the cause of the public and the Legislature ' 
'not knowing the reasons for the greatly increased cost of the 1927 highway system or the 
connecting link '(Skyway,), Minutes of the Abell Commission, op. 'cit.,, minutes of. September 
9, 1930, pp. 54 to 56 and 63 to 64. · 
, 497 So fundamental .a fact. as the amount o.f money administered by the Department' 
am:maJly is almost always misstated. The figure commonly used is $50,000,000; the actual 
figure for expenditures and commitments in recent years has been under $30,000,000, except 
, for 1939 when it jtist exceeded that amount. See Schedule 2,. p. 187, supra. · 

1'98 Cf., Minutes of the Abell _Corry;mission, op. <;it., minutes of September 23, 1930, P, 61. 

I I 
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it ~ants or , needs for the fullest and .safest utilization . of: the ·State i 

Highivay System .. It ·n keep the public infor~e~ abo~t road ,coil.di-
'tions. through newspap r _and radio, charmels,· and through regular bul- . 
leti,ns having wide dis ibutfon ... It will seek t.o encourage 1trav;el promo-
tion by 'means of touri t information. In this . connection; ~e. Bureau · 
will• p-repare · and distr bute '.,road maps and · other paniphlets relating 

· · to the roads of New ersey and the many recr:eational, historic, a:q.d 
• scenic areas of New Je sey.through whick_they pa~.'09 

. I , . ' . ,,-

.· '.In addition, th.is ureau will carry on a continuous and varied 
campaign · of · safety pr ot,ion iii. cooperation· with the Motor Vehicle· 
Department and the S ate Police. The object wiU be •the· prevention' 
and contro1 of traffic a. cidents by- encouragµig :safe driving and giving 

. warning ag,ainst practi es aIJ.d condition~ whi,ch create specia} hazards. 
'. Radio, . motion picture . newspaper rele,ases, and lectures before or-· 
. ganiiations 'and school odies will be especially effective in p:romoting 

this trafftc safety p;rogr' . . . - . . ) .. , .. 

. •, Finally, the -Public Relatio~s Burea~ would continue the· pre~ent 
· work of the.: Statistical ureari and prepare statistical ~tudies _needed in · 

coru;iection with the· w rk of the Departme_iit or for· p'uplic . relations 
p~rposes. 500 

. . . 

. Summary of A,dmiriistr ive Functions: 1, . 

: • The\ various · functi ns discussed in this section. dealing with the 
work.of tlie Ad~.i:nistra ion. 'Divisioi:i will be distributed in accordance . 
with th~ plan of reorg. 'zation proposed _in ·chapter ,III.501 

' . . .. . ,, {' . . 
The Finance Burea will continue· .to handle the gene;rai accounts, . 

auditing arid. cost ac~o nting ;· prequali:f;ication of .,:contractors ;.·insur, 
, a.nee; and the p1mparati n of the budget, :finai;iciai reports, all payrolls •. 

and .statistical analyses (:financial), in ,addition t<> .ali matters· of k · 
'fis~al nature. The Offic Management Bureau will be ,in charge of au 

, I , . •. I 

,. • 499 This Work would be ca ried pn in cooperation with the New Jersey Council, created 
by R. s; 52:9C-1,, of which ho y the State Highway Com.missioner iS' a member. 'T;he pur- 1 

pose of. the Council is "to adve ise the agricultural,. educational, industrial, recreational and 
reside,ntial ·advantagi;s of .the S te of ·New Jersey." . · , . . .. 

. 500 The proposed .Fjn_ance B reau; h,owe_ver; would cbptinue to be. responsible for. statisti-
cal analyses of a financial natur . · · · . . . · , 

Go1,see pp. 156 and 157. 

•. I 
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personnel administration, except the preparation of payrolls,; purchl:1-,se 
and ·stores, the central files, all printing and repyoduction work,' the ' 
storeroom in the Annex basement, the handling of departmental . mail, 
the supervision of the office boys, and the letting of contracts for con-
structio~ work. ·The duties of the Public_ Relations Bureau have been 
outlined in detail above: These Bureaus would be in ,charge of' the , 
chief administratio~ · officer, as would the L'and · a:Ud Legal, Highway 
Planning and the Plant and Equipment Bureaus, whose functions. will · 
be· discussed below. 502 

LEGAL DIVISION503 

There is a very close relation between the work of the. Legal Di-, 
vision and that of the Real Estate Division. Most of the time of the 
personnel I of the former Division is taken up with title searching and· 
reading, ~eal estate settle~ents, condemnation c~ses and specific per- . 
formarice suits. · It. is significant that the salaries of counsel assisting 
the General Solicitor who heads the Legal -Division, as well as of the 
Supel':yisor of Titles and the Ti~le Officer' and their respective staffs, 
are 1charged to the payroll .of the Real Estate Division. 

The desirability' of combining the work and pers~nnel of these two 
Divisio11s has been recognized in the past, and attempts made to effect 
a consolidation. These failed because the officials involved could not 
agree upon the method of' consolidation. cir· because the friction exist-
ing among therp. made impossible a fair .trial of any such arrangement.5 ~4 

Where , two· functions are so closely interlrelated, personal consid-
erations should, not be allowed to stand in the· way of a reorganization 
proposed in the interests of economy and efficien¢y. Accordingly, it 

' ' '. ) \. 
has been recommended5 ~5 that a Lan_q. and Legal Bureau be established 
under the principal administration officer of , the Department, which. 

502 See pp. _371 and 563, p,ost! 
' ' ' 

. 503 See Appendix B for disaussion of the .relation~hip of the· Highway Department' to 
, theJ::ourts of New; Jersey. · , · . 

' ·, 
504'See pp. 26 to . 28, supra. The Princeton' Survey report, o,p. cit.,' p. 205, pointed out 

that the heads of the Legal Division and the Division of Appraisals and Negotiations agreed 
that the t:wo org~nizations could be consolidated, but could not agree upon the method to be 
used, This was m 193,2. , ' • 

i ' ,, 
~0_5 See p. 156, supra. 
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would take over the du ie,s of the ,Real Estate Division and Legal Divi-
sion, · as · well as th.e. 1:vo k of the Special Engineer now reporting to. the 
Highway Engi_neer· and 1 the disposal of excess r~al · estate. 

General Solicitor: 506. 

~he General Solici or has been one of the chief aides of the High-
. way· Commissioner, alo g .with the Highway Engineer and Chief Clerk. 

He is responsible·· for t e legal· work o,f the Department. His position 
is protected by a spec al tenure act passed•. in 1939 for which there 
seems to have been li, tle justification.507\ This tenure protection is 
unique in' the Departm$t, 1 It would seem that if any protection is to 

. • be afforde~· the Gener~lj. Solicito~ it ~h~uld b_e b~ ·placing h~~- positi_o~, 
as well .as those held bjY c~mnsel ,ass1stmg him: m the classified C1v1l 

' Service. 508 '11h.e . 1939. at should be repealed. . · · ,' . - ·. 

Legal Assi~tants: .j·, ·· ' 

The legal staff assi fing the Gene:ral Solicitor con,sists of six coun-
·. sel appointed by the .AJ~torney-General, together with the :Workmen's 
Compensation and Clainls Clerk; who is in the classified Civil Service. 509 

The latter is a full-timJ employee at a salary of $2,~40. The six as, 
sisting counsel are · on ja part-time basis, one receiving $6,000, four 
$5,000,. and one $4,000 a,I year. At the time the present, General ·solici-
tor was appointed to th, Departm~nt late in 1930,. the legal ~taff con-
sisted of an Assistant ttorney-General, acting as full 0time counsel to 
the Department, assiste py five counsel, including the new appointee. , 
Th~ volume of legal wo k was great; the 1927 State:highway program 

506 See pp. 57 and 58, supra~( for the. sta.ttis and duties .of the General _Solicitor. , . ·· 
507 The General Solicitor st tes that the act was passed in order to create the position 

of legal a.aininistrator. in the Hi· hway Department on a full-ti.me basis, and that .tenure was 
afforded so that it would be att active to one desiring to make a c;areer of the job. He was 
Chief Counsel to the Departmrnt at the time. His predecessor in that position received ' 
$15,000 a year until 1934, whenlit was reduced to $8,000. Upon his retirement in 1936, the 
position was offered to the prelent General Solici.tor by the Commi.ssioner who stated _ that 
~e could 1;1-ot restore .the ~armer 15,000 salary but suggeste~ the P(!Ssibility of i.ncreas. e~ from 
time to time. The appomtment was accepted on a full-time basis at $7,500, and this was 

'increased.to $9,000 in 1937. Im ediately.after•the pass'age of the 1939 act, the Commissioner 
appointed the C:hief Couns·e. l !.o ·lhe new.position at $12,000 a year. See, Minutes of Meet1.·ngs 
of the State Highway Comm1ss1 ner, mmutes of August 4; 1936 and July 11, 1939. 

<; - ' '- . I 

508 Cf., Princeton Survey re ort, op. cit., p. 235. . . . , 
~oo See pp. 58 and 59, supr . · · , ' ·• · · 
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. wa:s 'then in fuU swing. Condemnation' WQrk, 'for/ example; was so hea;vy 
· that . ft . often became.· neces~a:ry to call in special, attorneys; on certain 
projects, such· as. Route 21 through Newa,rk, or the . George Washington 
Bridge approaches. In 1932- Governor- A. Harry Moore insisted that the 

. . . , . . .· .,_ • \. . . I . . . 
· m1mber .. of .Asl:'listant Attorneys~General _in the various_.departnients be 

reduced. l)ue to the intervention of the Attorney-General, four assist: 
ants we!'e left in the Highway, Department because of the volume of , 
condemnation wor~. ·. ,The Foran Com.mission _elimfrlated the U:se ·of 
special attorneys- outside the Department, but increased the staff of 

. assistant c,;mnsel to S:lx, the. present :mµ:nber, although the, amount of 
legal work. h~d already dropped _off considei:_ably. . 

The volume, of co:n,demn~tion proceedings and. other legal work aris~ 
ing out of the acquisition of r,eal estate for highway purposes, has de-
creased . steadily .siI:J;ce 1931. . ·This is demonstrated by , the · :(igures . set 
out· in Schedule 3 on .page 28:9, · · · · · -

. W~rkme:u.1s compensation proceedings and:damage claim cases have 
become inereasingiy important during the · p:ast few y~ars. . This . work 
has been performed largely by the Workmen'E! Compensation and Claims 
Clerk, 510 so that the dci:ties · of the six counsel assisting the · General , 
·Solicitor have not been· increased thereby< .. An examinati,;m of the -re~ -
ports of the Legal I)ivision shows only orie new category of legal work 
during recent years. This is th~ preparation of electrical agr~einents · 
for execution by municipalities .. and· Counties involving highway light-
ing and traffic signals, and · the appr~val of these agreementli!i a#er 
execution. This is a relatively minor addition' to the work of the Di- . 

· · vision, the agreei:µent form . heing. fitirl:}'.'. !3fandard. · ·· 
. . . ' f . "I ' • • • ~· .... 

. In view of the greatly decreased· work of the Legal . Division. dur-
ill.g. the past -few' years there has, tb,erefore, been no justification for .. 
'the number of, counsel. ~arried on the ~epartment, payroll. . tt is recom~ 
mended ·that their number be reduced to two,' or at most threef in addi-
.tion to the General Solicitor and. the Workmen's, Compensatioi;l and 
· Claims Clerk, these ~en· to. serve. ori a ,full-time basis and -to, receive 
saJaries com:i:riensurate with the duties and,. responsibilities of their 
pos;itions/11 . The exact number of counsel will' be d~termined the 
iight of. an analysis o~ the work . of·. the ~ivision. · 

iilo See infra. 
511 Cf., Princeton Su~ey 'tepott, op> cit.,-pp. 204 and 205 .. A part-time counsel, 1at a sal- · 

ary of $5;ooo; as'Sisted by an attorney who devoted half. his time to, other duties, in the Chief 
• , ·Clerk's. office, tried 12Q' coridemnati~n cases .in one year in, the mid-f 920'~-

: / 

• I 

/ 
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' The cost of op~ratiig the Legal· .Division ·decreased·. after· 1931, 
However, it has gradual] increased .. since 1936, ~s shown by the foh · 

1 lowing figures :51 ~ 

Operati g Co!'lt and Salaries, 1931'-1941 

C ondemnatidn Percentage 
,. a'lpaJ-ds a;p proved of cost 

Year Total cost Salaries · q,uring year to awards 

1931 $382,927.65 · $64,120.58 $4,323,068.51 8.85% 
1932 227,575.51 62,461.92 ·, 1,530,326.68 14.87 
1933 · 87,283.13 50,028.82 . 864,6t6.46 )0.09 
1934 ',92,296.28 46,543.97 781,379.58 11.81 
1935 92,581.84 . 47,564.18 '338,277.78 27.37 
1936. 66,769.45 I 46,377.94 213,654.97 · 31:2s 1 

'1937 · 68,490.65 50,048.:30 165,138.88 ·· 1 41.47 , 
1938 ?9,986.61 52,306.18 140,652.98 49.76 
1939 · .72,598.58 54,755.53 100;618.57 ,· 72.15 

.\ 

1940. · · 93,407.34 56,820.12 · 83543.72 ' ' ' 
111.81 . 

t941 88,443,38 55,291.59 513 

In term:/ of the total condemnati~n awards ipproved, the cost of 
operating the· Legal Div"sion increased. from 8.85% to· 111.81% in . 

, t.h• e: d.e.cade f.rom.· ~9·31 t.? 1 .. 
1
40. . Sin. ce 1933, _salaries· hav~ constituted _the 

maJor part of .this cost., . . , · · , ·. . . . . · 

·. The General Solicitorl~ri~s, insofar as is practicable, to route th~ . 
· work of the. counsel assist¥g him. ,Such ti:rµe as they give to the legal . 

. wo.rk of the Department isjtaken up almost enti:ely wit~ court: ~ppe~r- ' 
ances. The paper work, r.uch as the. preparation: of the petition13 m . 

. condemnat~on, and ~et_ails 'jHke arr11nging dates for the a~pointmen;t of .· 
•. ?ondemn~ti_o~ commissioners, are taken care of_ by the clerical personnel 

. In. the Di~.i. s. ~pn .· offi~e ... cdcnsel first .appear: Ill COUTt on the day the. 
· .condemnation . commiss10nef s are to . be ;:tppomted. . . · . '. 

· .· ·. The practic. e of. engag;··'. g spe .. cial atto. rney. s'to h .. an.dle. co.ndemnatioii 
cases, as hi the early 193 's, has been almost completely , done away 
with since 1935. Only on ' has 'been employ~d for that purpose in the 
past few yea,rs. 

512 Source: New Jersey State ighway,Department, andAnnuat Repo,rts, 1931 to 1941. 
513 Figures for ,1941 are not 



. Schedule 3 

· NEW JERSEY STATE HIGHWAY DEPARTMENT 

LEGAL DIVISION 

Work Arising Out of Real Estate Acquisitions, 1931-1941 

S ett/iements . Settlements Specific 
during year, Condemna- after awards performance 60-year 
after condem- tionawards ·and before Appeals Cases suits dis- Deeds titles 

Year nation begun during year appeal trials tried Pending posed of ap,provfd approved 

1931 127 470 60 64 193 82 2392 . 1000 
1932 64 231 61 44 106 · 15 1517 569 N) 

00 

1933 15 133 . 32. 24 75 5 810. 332 
1934 64 176 37 14 156 · 39 570 270 
1935 23 66 19 22 101 1 406 220 
1936 44 74 26 15 104 3 583 327 
1937 18 52 15 8 105 368 131 , 
1938 22 48 14 2 124 711 368 
1939 18 37 8 4 100 786 321 
1940 26 31 7 4 127 764 312 
1941 15 52 3 3 36 3 621 314 

Source: New Jersey State Highway Department 
. Annual Reports, ·1931-1941 
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Supervisor of Titles: 314 
.. ' . , - . ' '. .· ' ' : ' 

The work of the Sup rvisor. of Titles. begins as soon as- it has been 
decided to construct or i . prove, a certain ~route. The Sellior Right-of-
Way Agent who 'heads th Heal Estate Division informs him as to what 
parcels are to be acquire , and provides him with t]le necessary maps 

· and descriptions that ha B been prepared. by the Survey and Plans 
Bureau, The office assis ,ant of the Supervisor of ,Titles maintains a .. · 
report' of search .work in 

1
progress. Where an ~greement has actually 

been entered into with th owner to acquire ,his. property, or eondemna-
~ion proceedings ar~ aboutl to _be started,_ the particular parcel or "parcels. 

mv. olve.d are mar. ked fqr. '.~' .. · ct10n. "._· a··.nd. given··· preference by .t.he. searcher. s 
working in the :field. T . enty-year searches are .made where the ap- . 
praised value is less than_ $750; a sixty-year search is prepared for all · 
o_ther pa);'cels.. , · · . _ _ . I · . · ·. . · . . . :_ .• · . 

The Supervisor of Ti~les makes a progress report on the work of 
. __ his office t_o th~ ~1gh~ay ~ngi~eer a~d the _General Solicitor ~eekly. . If 

any question arises m co:ninect10n w;ith this work, he takes it up with 
the General Solicitor. The oftice assistant ,prepares. all deeds, relea,ses 
and other instruments fot the · Title Officer (infra) that may be re-

. quired for clearing the tit~e. · ~, , ·· . . _ .• -.. ·. , • 

., . Whenever necessary, tte Supervisor of 'Titles has his assistants in 
the :field obtain such info mation concerning owners of record or,the 

. description of the property I in question, as the :Sur;ey and Plans Bureau 
may inquire in co~nectio i with the preparation . of the·. right-of-way 

plan:~here has been coruJ erable friction between the Superv~or of 
Titles and. the Title Officerjsince 1926, ;when the former, as chief of the 

"Right.-of.-W· ay Le. g·. al. D1.·visf' on," w. as p. lac. ed ov._er t .. he latt. er;. then. lmown··· . 
as the Right,of-Way Agen .515 Tlie two-way split in title work dates 
from. that time ari.d was c stallized jnto its present pattern in 1933 
when the Chief Counsel tq the Department issued. an order directing 
that the Supervisor of Titl4s _handle all title search work, and the Title 

. Officer be resp_ on_ s. ible. for ~e. ading _'all searches and _supervising the de-. I 
. tails connected with· real e~tate settlements .... 

' 514 See pp. 59 and 60, supra . . I . . . 
515 See p. 27, supra. 
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( ' ' ' 

J The work of these two officers is so closely interrelated that com-. . . I 
mon sense .dictates that one man supervise alt. title work and settle-
ments. An assistant would be· in charge of the searchers in ~he field. 
This would result in closer coordination and a more efficient handling 
of .title work. Under the present arrangement, a search may be handed 

. in to the Supervisor of Titles which the Title Officer subsequently finds 
deficient ln certain respects. Delar and waste motion .. :resuU. It is 
recommended that in the reorganization leading :to the proposed Land 
and Legal Bureaµ, one ma_n be placed in charge of an title wo,rk and 
settlements, and that he be assisted by a full-time employee charged 

. with supervising the men in the :field: . · 
. . . ' : 

The present Supervisor of ~itles gives only part time to his posi~ 
· ticm, which is classified as a full-time job .. ~he Department is entitled 

1 to the ,full-time· services of a title search expert. It is recommended that 
the position of Supervi:;mr of, Titles be abolished under the proposed 
plan. of reorganization and that. the present duties of the positioll. be 
transferred to the. person who will assist the· officer in charge of ·all 
title work and settlements. 

Title Oflicer: 516 

When' a title search has been completed, it is handed to the Title · 
Officer; The Assistant Civil Engineer attached to Jris office check~ the.· 
description, and ifit is•fo~nd to be cori:ect the title search is read and 
all exceptions and doubtful matters note.d. The Title Officer resolves 
alL doubtful items at once. T4e exceptions are listed .. by the Title Ex-
aminer on a settlement sheet and must be' removed before settlement. 
All instruments necessary to accon1plish this end are: prepared by tjle 
office assistant to the ,S.upe_rvisor of Titles.' •A Settlement Clerk then 
sends. these instruments out to. the proper parties for executi.on, with, 
a covering letter stating what has to be done. 

. . . . ' 

After 'the exceptions have been removed, the abstract of title is 
prought to the .Title Officer, who checks. it. If. he :finds it s~tisfactory, 
he then signs the title certificate. 517 Twenty-year' title certificates are 
signed by the Title Officer ·alone; .sixty-year tit!ecerti:ficates are signed . . . 

516 See pp. 60 and 61, supra. ··. 
517 The Comptroller requires: a responsible signatul:'e before he will issue his warrant. 

· Until 1929,. the procedure was to. type out a complete abstract of title which the Title 
Gfficer and the Attorney-General signed. This made for much unnecessary work and so it 
was arranged with the Comptroller and the Attorney~General that a title .certificate might 
be used.. · ' · 

, I 
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by l;>pth the Title Officer . - d; the General Soiicitor. -After approving the 
title certificate; , the Titl .Officer sends it, together with ~n original 
_and· duplicate,of _the vo cher approved ~Y him, covering the price of , 
the property, ·,to be· acqui ~d, to the Chief Audito;r ~d 'Accountant. A: 
duplicate of the cert:u:fi~ 'is ,'retainlld by ;the _. Title Officer.' The Chief -

. _. Auditor and Accountan . then audits .the voucher_ :tor. ·payJnent . and 
sends tlie ,omgii:laJ,, togeth r1with the title certificate, to,,the Co:rµptroller, 
retaining, the dupli~ate v u~her for 'his ·records. The ComptroUer has 
a ~heck prepared, and fo ar~s it to t4e Chief' A:qditor and Accountant 
who hands it.to the Title Officer. He attaches -the check ·tothe dupli-
cate of the title certi:ficat and, turns the_ matter over to. the Chief· Set- , 
tlement Olei-k. Before y money is paid over, :the deed must 'ha,ve 
been· executed and delive _ed by. the owner, recorded, and a ;eontinua-
tion search ':made. ··Many, ettle:pients .are :piade at the ·centl'.al office; but 
often, in order .to expedit · matters, ·the Title Officer sends a ,Settlement,-
Clerk to the owner or hi . attorney, where settlement is, m.ade and ·the , ,· 
m(H;1ey distributed. · · · 

. The Department nev r takes title' .subject to an encumbrance ex- ' 
· cept in the.case of an eas ment that has been given to a public utility. · 
In all other cases; the en hr~nce is,:reported to the·•·Semor Right-of--
Way Age;nt in cruirge of the Real 1 Estate Division, who rec9mmends 
conden;mation, proceedlings - Where the owner has signed an: agreement 
to sell but re~uses to _co ey, and the title i~ found to be clear, the' 
Title Officer reco~ends o -the Ge:11:eral Solicitor that suit for· speci:fi~ · > . 

.J. ._ performance be 'insti~uted. · . , - . 
. -- ... 

Once the p~rcel .has eri acquired,- the Title 'Officer arranges the 
title .:file in proper 9rder, umbers each page, an,d perforates the she¢ts 
on a machine to which µe lone has· the key. This is to prevent papers . 

• being: added to or abstract, d from the :file,-a not trncollllllo;n -eiperience 
in the past: ' . , - . . 

No special 1:1,SSistants· . 1 1,'e employed m co:oneption with, the readiJ;lg 
or approval of tit~e~.-- · · 

' . i . 

The Title Officer rend rs a weekly-report to the HighwayEngineer 
10n. the ,work of his office. He also. makes an ailnual report·. <l,ealing . 

' with the-operations pf the_ itle Bureau:. 
l . . 

, · Schedule 4 on page 29 , 'shows the work a~d operating cost of the 
Title Bure3ru, (the Super . or of Titles, and the Title Officer)··. for the 
ten~year. period f~om 1931 · 1941, inclusive.; .· 

' ' • ·, . 1, 

.I ' 

/ 

) 
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Schedule 4 

· NEWjERSEY STATE_ HIGHWAY PEPARTMENT 

' T;I:TLE BUREAU 

Work and Operating Cost, 193~-1941 _ · 

' 20y~i-
Con- Instru- · 

Cases Closed 
60year tinuation -· Titles ments .'a . OperatirJg 

Yoor Amoiwnt .. searches searches· searohls read.·_ prepared c.ost of Brureau '%' 
'-

1931 2392 $11,317,890.50 962· 1751 3924-- 2831 4151 - $283.,056.05 · 2.50 N) 

1932 1630 ·3,99l,325;61 _ 486 - 878 .. -2594· 1588 2677 215,939.;,7 5.41 Cl:):· 

1933 ,8S9 1,484,40?.17 . 1475 · 
.. 

975'. 1317 128,1'35.46 446 · 626 . 8.63 

'1934 648 1,185,401.55 . 426' 485 1588 1031 · 1221 .. .. . 91,257.12 7.69 . :;. 

1935- 512 '-. 1,419,435.30 .384_ 394 ·1572 783 742 76,022.28 5.35 

1936 '624 V 1,035,418~00 . 379 262 1469 899 f047·. .. 79,424.3-J ·, 7,67' 
1937 421 J,300,573.95 ' 388 2-15 · 956 · 629 655 ·. 89;269.54 6.8(5 · 

.. .. 
.)938 651 1,465,431.25 . -·530 304 ·1535 1034 -1213· 99,057.16 · :6.76 
-·1939 743 1,962,500.00 458 307 

.. 
:!411 799 1157 .. 1.02,145.93 5.20 

., -

-1940 692 3,182,000;00 .. 447 390 1362 .. 849 1229 .· . 97,8,30.16 3:08 
·_ 1941 62Q · 2,461,406.82 • 482 374 1272; 728 .. 903' 100,337.24 4.07.· 

.. 

s O'JJ,rCe _; New Jersey State lligh~ay. J?epartinent 
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Workmen's Compensatio and Claims Clerk: 518 . . 

Tb,e provisions of the Workmen's C()mpensation Act of New Jersey· 
were extend~d to include public •employe~s in.1931.519· The broad inter-
pretation given the statu e by the . Labor Department and ,the courts, 
:and the incr~~:sing .num er of compensation clai:i;ns filed against the 
H1ghway Departmenp, p inted to the need1 of a more . systematic ~nd 
scientific handling of. t e whole problem. A series of conferences 
between the Generai Soli

1 
itor and the prcesent .Workmen's Compensa-

. tion and Claims Clerk lea to the establishment in 1936 of a separate 
· office to deal with compen~ation matters and to carry out the procedure 
that had bee:6.1 decided upon of examining all . laborers, whether ap-
plicants fo~ a job or alre!dy,ccin the service.~20 · ·. . 

, ... This syst~m of medi~ '1 examin. at;ions h~s proved ·b .. ene:ficial. not. only 
to the Department but t the workers as we!l. ·, It .has . lowered the , 
amount of compensationlpayments, Men who haye been with the 

, Department for some tim1 ,and can no longer·performthe heavier tasks 
assigned them, have bee placed where there is less· likeUhood of 
injuries that may result in disability payments under the statute. ' 
Moreover, many employe s in the service who had been unaware of 

attention, so that in ma y cases they have :taken steps leading to a 
partial or permanent cu e, or ap least been more careful in their 
work.521 

· .. ·. Th. e.· proc·e· d.~re. f .. oll~w1,. d 1.·u.·. con.· nection:. w.ith ill. edical _e ... ~~minatio~~ . has already been describe . 'The system should be continued, but it 
should be a~inisfered b · the Personnel Officer in the proposed· Office · 
Management Bureau:~2:.. · 1 · . . . · . ' 

·• The Workmen'~ Com~e~sation and Claims Clerk should be' in-
tegrated more closely witt the regular' legal staff under the General 

51s See p. 59, supra. ' , ' 
519 P. L. 1931, c. 355, supplem nting P. L. 1911, c. 95;' R. S. 34:15-43. ' 

.· 520 The Superintendent of Mai tenance had recommended medical :xaminations for high-
way laborers and the employmentllof. trained investigators in his 1935 report. New Jersey 
State Highway Dep<!rtmenJ Annual Report, 1935! report o~ th~ Mainten:ince Division. During 
193.7, the first year. m wh1i:h the .s~ste.m of med. 1cal exa. mmations w. as m force, 1324. la. borers 
in the Department wer,e examined Of these, 316 were affected by some sort of disability. 
At least 120. of them should have een removed from .the departmental rolls forthwith, had it 
been p'ossible to do so. . . 

&21 Statement by Highway Co, missioner E. Donald Sterner, April 23, 1941.. 
.. . . . I . . , 

522 See pp. 254 and 255, supra 
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Solicitor at a. salary commensur1:J,te with the many duties of his . full-
time position. 5~3 His office, now located_ in the building opposite the 
State House Annex, should be moved into the central offices of the 
Legal Division where the General j Solicitor, to whom he is directly 
responsible, is located;_ .Some of the varied duties now dischf1,rged by 
the Workmen's Compensation and. Claims. Clerk might be distributed 
among the · other members of the legal staff: At present he not only 
has to carry the responsibility of compensation work and the collection 
of claims, but has been assigned to a large number of minor miscel- · 
laneous tasks. 5-24 ,., 

- , 
The .Workmen's Compensation and Claims Clerk keeps a per-

manent file of all medical examinations• given. He also maintains 
I , •. , , -

a complete record of every employee injured in the course -of his em-
ployment. and of all matters pertaining to the accident and, the 
consequences fl.owing therefrom.·· 

When an employee is injured, he is obliged to make a report on a 
' regular · form, one side of which is to be filled out . by his. foreman., 

Upon receipt of this form, the Worbnen's Compensation and Clai:,;:ns 
Clerk sends a ~edical and surgical report form to the employee;.s · 
physician to be c9mpleted and returned. Where the illness is pro-

. longed, the Workmen's Compensation and Claims Clerk/ is supposed 
to. check the case from time to time as to the progress being , made µy 
the employee and whether he is receiving proper medical attention. It 

. I • 
has been almost impossible to follow up these cases because of. the lack 
of assistance. The Medical_ Director connected with the office died in 

. . , 

s2a.Since the time that· this administrative study was made and the recommendation 
proposed, j1is• salary of $2,940 has been increased to $3,600. · 

524 These include investigations and reports in coµi;iection with tl;ie discharge and re-
moval of employees from service; preparing for and attending hearin,gs in connection wit,h 
the dismissal of employees· on charges, and in connection_ with showing cause why certain 
applicants should not be employed ot reemployed; conducting investigations with reference 
to personnel matters; drawing releases and obtaining thei_r execution, and approving re-
leases as to form for other Divisions; investigations of liability for medical and hospital 
bills and adjusting such_ bills; legal memoranda; investigating maritime accid~µts involving 
State highway bri~ges; interviews· "between employees , and insurance company. representa-
tives; preparing and maHing subpoenas; drafting bond forms and approving bonds as to 

· form; injunction and specific ·performance suits; the administration of the first-aid kit 
system; drafting lease forms for the Maintenance and Equipment Divisions; checking De-
partment insurance policy forms; and obtaining and. examining searches in connection with 
storage, gravel and sand pit leases: New Jersey State Highway Department Annual Re-
ports, 1939 to 1941,;, reports of the Legal Division. · 

/ 
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-1940 and has , replaced. , His services · were valua~le both in. · 
.the exalllination of iri ured employees and in carefully followi11g· lip 

I compensation case~, 1 
" 

, Despite the handic p of a limited staff, the lilystem inaµgurated in 
. 1937 has resulted ;in a marked, decrease in compensation costs. Con-

servative estimates shof that .by being--~ self-tnsurer, ,tte Department 
is effecting a .conside_r_alle saving over and above the premiu.ms that it 
would haye had to payi[, for adequate compensation coverage. The. fo_l-
lowing ~gures show tjhe , reduction in · compensation costs and t:he 
estimated saving in pre:rhiums :525 ' 

. 'I . . . 

Compens' tion Costs. and Savings; 1937-1941 

Year 

, · Compensation 
and medical 

co:sts 

Total cost 
per million· 
man hours 

, 1937 $42,767.54 4 697,789 $9,'100.00 

( :, 
. . Amount 

of saving 
over 1937 

Estimated saving 
over insur:amce 

premiums 

1938. 33,560.18 . 51i:36,.738 6,280po . $15,004.13 $58,00Q,OO 
1939 · 31,729.95 . 6,r58,041 4,9W.OO 28,039.17 96,830.51 
1940 37,766.87 _· 7,p?l,919 5,,320.00 ·26,587.59 95,852.66 
1941) 26,591.86 6;1112,266 4,350.00 29,029:76. 100,373.44 

An inJo.red employe
1i m~y enga:ge the._ services of any physician or 

surgeon of his chcJO~ing. When the· bill for these services is re?eived, 
it is reviewed, by the Wprkmen's Compensation and Cla,ims Clerk. H 
it is not. in accordancej wi_th the accepted standard of fees. usually 
ch~rged in sucti cases, ·t~e bill. is returned 'a~d an adju~tment' sought. 

The. W:oi:;kmen's Coipensation and Olaims. Clerk also attends to 
the :filing. of :11\ rep_ortsl, with the Workmen's, Compensation Bureau, 
arranges for informiµ hetrings and notifies the employee thereof1 and if 
n' ecessary; asks I for a forr· al hea,rin' g. ' He prepares' for' the latte' r hear-
ings and attends them. · Compensation proceedings that are taken to 
the regular courts are u ually ~andled .by one -of the assistant counsel ' 
to the General Solicitor. 'I · . , · · . . · . , · 

.. I : . . . • 
, 625 Reports, of the Workmei's Compensation and Olaims Clerk t~ the,.High~ay Com-

missioner on the work of his iffice in connection with compensation, _1938-1939 and 1940. 
The total compensation an_d me ical costs include all medical, hospital, temporary and pet;. 
manent compensation costs, me ical aµd physical examination c;osts, car , and salary costs:, 
and first-aid kit expenses. Accdfnts receivable have been deducted. . 

The'. figures for the amount rf savin,gs over 1937 are based upon the number of million 
man hours worked. '' 

. " I ' 
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Where any highway equipment or structure has been damaged, a 
regular report of the accident is· :filed with the Workman's CQmpensa-
tion and Claims Clerk. If he is of the opinion that the part;y was 
negligent, he directs that a bill be prepared. The Electrical Division 
prepares its own bills, but the Workmen's Compensation and Claims 
Clerk attends to the bills of the Equipment Division. If the claim is 
not paid, he :files suit and tries to col_lect the amount due. 

The following :figures indicate the increase in the volume of com-
pensation, and claims work ;526 

Claims and Compensation Cases, 1936-1941 

Year Claims Cor,iperiisation ca,ses 

1936 174 39 
1~37 123 297 
1938 239 393 
1939 223 549 

' 1940 278 497 
1941 392 464 

Compensation cases cannot be adequately investigated or claims 
followed up as they should be under the existing arrangement. 'If this 
work is to be handled competently and' efficiently, · the request of the. 

· Workmen's Compensation and. Claims Clerk for at least two investiga-
tors should be met. 527 This would mean continued savings to ~he De-
partment in compensation cases and a better collection of damage 
claims. 

REAL ESTATE DIVISION528 

The Real Estate Division is headed by the Senior Right-of,Way Agen~. 
It has already been pointed· out that unlike other Division heads, he 
does not have the degree of independence and executive discretion that 
should go with a responsible position. He is, in effect, the assistant. 
to the. Highway Engineer in. right-of-way work, and the latter makes 

' 526 The increase in compensation cases in 1937 is due to the fact that this was the first 
year that reports had to be. filed· for each injury. · 

527 Since this recommendation was 'rilade, one full-time assistant has been added to his 
staff. 

52s See pp. 37 to 61, supra. •. 



298 
. . 

many of the decisions which. normally should be made by a .Division 
.chief.?29 

l 

Many of the oper tions formerly carried . on , by the Real Estate 
Divi~ion have been as~igned lo the Survey and Plans Bureau in the 

, Co. ns.tructio. n. Division. 3° F.· o.r example, all ri.ght-of.·way. en.· gineering 
and mapping work wa ·transferred to that Bureau in the 1~33 Foran. 
Commission reorganizapion. · The Real Estate Divisf on is now limited 
to appraisals and nego iations. · ·· ·• · ·' · . 

The ,work of the eal Estate Division sometim~s begins before 
the final· line of a r ute .is determined. by the Survey and Plans 
Bureau. 'The head of, the Division sends some of· his Right-of-Way 

· Agents to .. make prelim. f.ar·y .. ap.praisals· for. t.hat Bureau in order that 
· it mav. determine whic of two or three possible lines will require 
. the ie~st expenditure b funds for needed right-of-way. 

' . ·.· Wb.en the line has ~een d~cided i1pon, the Survey arid. Plans Bureau 
proceeds with the prepdration of the construction plaµs. It also pre-
pares, the general, prop'.~rty key . maps and entire tract maps, 531 and 
these are se11t to, the S~~ior Right-of-,Vay Age.nt through the Higb\vay 
Engineer. The Senior right~of-Way Agent presents the general prop-

. 529 ApJ?raisal and.' ~":gotiatioe_ ~?rk was placed .und~r. the 1\ssistant . State Highway E~gi-
neer, who 1s now the Highway ~ngmeer; by the Commissioner m 1935. , 

·. 530. R. i.·.ght-. of-way w. o. rk w'as 1~~nd. led in the C9nstruction Divi~ion .. until !929, w. hen. a. Righ~-· • 
of-Way Division was created. On May 13; 1930, the work of this.Division was divided be-
tween a .so-called ''Legal Divis' on'' ·and ·"App,;aisal and Negotiations ·Division.", The latter 
carried. on extensive right-of-wa! engineering and mapping work. This, included: (a) all pre-
liminary investigations, right-of way surveys, and collection: of data for ownerships, maps and 
values, . now handled by the Sur ey and Plans Bureau, but not to the same extent as . the Ap-
'pr3:isa·l. andr. Nego.ti.atio~s. Divisi fn did.; (6) stu. dies of .a.11 alternate. lo.ca·t· ions ,an.· d. pre!.inii~ary estimates of probable nght-of-w y costs, now under the Survey and Plans Bureau, with some 
collaboration by the Real Estat Division; (c) n~gotiatidn and condemnation maps, general 

· property and right-of-way key rµaps, descriptions, etc., also under the Survey and .Plans Bu-' 
: r~au, collaborating with the Real Estate'1Division; ( d) real estate record maps, the consolida-

t10n. of_ which, is the sole. duty .... t· f the Sp·e· cial Engine·e·:· .r~po. rting.· to _the. H .. i~hw.ay·. Eng. i1;1eer; . _(p. 66) , ( e) olq. road records and, aps, now the responsibility of a Resident Highway Engmeer 
m the Suryey and Plans office p. 78); .and (f) arrangements for engineering testimony in 
c_ondemnat10n cases, and the 1:1r•· umentmg of rights-of-way,, handled by the same .en,gineer. 
S_ee, _also, New Jersey State Hig way Department Annual Reports, 1928 (report of the Office 
Engineer, P. 58), .and 1932 (repo t of the Division of Appraisal and .Negotiations pp. 77 and, 
78). , . . t . · ,• ' · ' 

The head of the Appraisal ~d N~gotiations Bureau of'the Real Estate Division had a 
force of SO .to 60 mt;:n assistingj him in e~gineering and mapping work in the early 1930's. 
They, were transferred to. the S. uh~)'. artd Pfans Bureau and some of the.m are still carried · on 
the payroll of the Real Estate Dfv1s10n. , · .··. . · .. 

531 See footnote 1'05, p. 75, SU ra, for a description 9£ these maps. 
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erty key niap to. the Highway Commissioner with the recommendation 
that it be 11,pproved, "subject to such changes as may he necessary i;n 
order 'to conform with the construction plans as finally adopted· and 
approved, and that authority be granted to negotiate fbr _the acquisi-

. tion of the' necessary right-of-way." This recomm~ndation of action. 
I is approved by the Highway Engineer and presented to the Commis:.... 
sioner at a meeting. His approval is certified hy the. Secretary ( Chief 
Clerk), who notifies the Highway Engineer, Construction Engineer and· 

. Senior Right-of-Way Agent.of the action taken. The latter then sends. 
a memorandum to the Chief· Auditor and. Accountant, over the signa-
ture of the Highway Engineer~ listing the project and the estimated 
amount that ~iU be required for. the ·p~rchase of the right~of-way, 
and requesting that he set u~ th~ necessary funds. 

Th~ practice now followed, by, the Real Estate Division is to · 
have all properttes appraised by its own Right-of-Way Agents'. or 
N egotiatbrs. In . the ;case of properties involving more than J500, 
however, two outside p,ppraisers. resident fo the county where . the 

I \ I ·. '" , 

.property is• located, are employed .to make an appraisal.531" There is a 
list of such 'outside .appraisers consisting_ of persons who have been 
approved-for that work from time to time by --the Commissioner. This 
list was established by the former State Highway pommission and 
has been .added to .' considerably by the Commissioner. 532 

The Senior Right-of-Way Agent submits I a memorandum. to tlie ' 
Highway Engineer, indicating the approximate number of outside , 
appraisals that wi11 be required on .the section· of. the route in ques-
tion) and requests him to . advise which · appraisers he desires · be 
used in connection with the project. , The memorand1;1m lists the 
approved appraisers for, the county in which the property is located. 
The Highway Engineer checks their names on the memorandum; or 
verbally in.forms the Senior Right-of-Way Agent of his choice. 

The Survey and Plans Bureau has meanwhile prepared addi~ 
tional copies of the general property · key map and . six copies of 
a blank for~ of agreement for the sale· of the property whfoh contai:p.s 

531•. This system was initiated immediately after the Foran Com~i~sioii"carrie into office. 
New Jersey State Highway Dep,artment Annual Repo,rt, 1933, report .of the Division of Real'. 

- Estate Acquisitio,ns. · ' 
·· 532 A c;h~ck of those who have been used f6r outside appraisals sinc,e 1935 shows that few· 

of the appraisers whos·e names appear-on the lists of ~he former Highway Commission, have 
been employed l:)y the Department. 

) 
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a memorandum addres ed to tlie Right-of~Way Agent whom' he has 
assigned to. the projec , enclosing . the original and a duplicate of 
the agreement to· be us by him in n~gotiatirig for the various parcels 
of property indicated. This memorandum· is signed by the Highway 
Engineer and ,a copy se t. t9 the Supervisor d Titles, together with a 

· copy of.the agreement fr.rm, in order that he i;nay proceed to make the. 
necessary, title searches.

1 

. · 1 . · 

' · . 'At , the same time, , the Senior Right-of-Way Agent draws up a 
· ,regular form of appra~sal order for each. of the outside appraisers 

chosen, directing them! to proceed ~ith appraising -the properties , 
Hsted .. This order ni;us be approved by the Highway ,Engineer, and 
is. made in quadruplica .e, the _origin'al going to the 'outsi.de appraiser, 
and copies to the. Audit ng and :Accounting Bureau, Real. Estate Divi-

. sion and to the Right-' f-Way ,Agent assigned to the route section: . 

This·. agent, delive. r. s. ·. the,ap·.·. praisa·l · ord•. ers·,·. genera! .. pro. perty key·. m. ap. s .and other necessary dat . to thE outsiq.e appraisers. When they deliver , 
their appraisals .to the Real Estate. Division1 office, a report of. ·that 
fapt is made to the Aur· foing and . Acc~unting Bureau,. a coJiy· being 
1.-:ept by. the .. :pivi.si .. on.·. and.: th·e··, Rig. ht-. of-Way Agent involv. ed.. This report 
is used' as a ch,(ck list, ,or ,bills. sent in by the outside appraisers for 
services rendered. · · , , . . · · . · · · · · . · 

. ') ' ·1 . ' ' ' . ' 
· Where the Right-~f-Way Agent or Negotiator has been successful in 

getting the owner of thelproperty t() execute the agreement, the matter · 
is presented to the Hil· · way Commissioner 'for approval. A p.le is 

. prepared. consistini of 
1
a top .sh~et · su~arizing the departmental 

~n.d outside app1:'~.is.als, a co.mplete .. r~por.t by the. negoti.at. or, copies 
of all the appraisals, 53 .· a map of · the , property, and. the . agree-
ment itself. This. file accompanied by the usual Commissioner's 
actiof slip, signed by the Senidr Right-of-Way Agent and the Highway 
Engineer, reco~me~ding. hat the, Com~i8siorrer approve t~e ~greeme1+t, 
The approval· 1s given· ! open meetmg I and the Comm1ss10ner sub-

.. sequently signs the agre ment on behalf ·.of.the· State. The Secretary 

• ~33 An origin~! and' cow are sen~ out to t~e o~ner, o~e • copy ~oes' to th~ S~pervi~or. of 
Titles to be used m conpect10n w th title searchmg, two copies go to the ,Construction D1v1s10rt 

·' · Engineer (sometimes one of th~s, goes to the Engineer of Survey and· Plans·), and a final copy• 
is kept by the Rea\ Estate Divisio 

1 
• • . , · • • • · • , .· • 

534 Appraisals contain an affid · vit which' must be subscribed and sworn to by the apprat'ser. 
' ' ' ' . . . ' . ' , ' 
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then returns the :file, together with a memorandum addressed to the 
· •. Highway Engineer, advising him of the .action taken · by the Com-

missioner.· c(Jopies of the,memorandum ~re sent to. the Senior Right-, 
of-Way Agent and General Solic~tor. 

Upon receipt of this notice, the Senior Right-of-Way Agent sends 
a form l~tter in the name of, the Highway Engineer to the owner,,· 
enclosirig the duplicate of the, agreement which has . been approved 
and signed by the Highway Commissioner, and stating th~t after 
the necessary investigation of the title has . been made and approved, 
p·roper instruments for conveyance will be prepared' and submitted to 
the owner for. execution and. delivery, together with a bill form. . At 
the same ~ime, the Senior Right-of-Way Agent sends a memorandum 
to the Title Officer notifying him of the Co:mniissioner's action, to 

. ' ·' . ( . . . 
whic~ is atfached the executed agreement and, other papers relatiJ?:g 

· to .. ' the property. Copies of · the memorandum: • are forwarded to the 
Constrµction District · Engine~r, ' and th.e Location Engineer in the ' 
Survey and Plans Bureau, together with copies of the agreement forin; 
so that they may be apprised of the progress being made. . ,-, ' ,, ·. 

In some cases, where the Bepartment thinks it advisable, .the 
agreement provides that the , owner' may, . at his 'expense, . remove or 
cause to be removed all buildings or structures . on the property to 
:be acqµired, before a certain date. If this is 1 not done w~thin the 
. time. limited,· the State .(Highway J?epartment) may .take posses~ion 
of the property upon, tliree days' written no~ice and cause the obsfa'uc~ 
tions . to be. removed or de~olished without any claims whatsoever 
for additional compensation or . dam:[!.ge by the pwner. The agreement 
also provides that if the owner ,.removes the buildings and structures 

• ' • , - - I , , ' • I\ , . \_ , ' 

and replaces . them in a satisfactor,y ,condition. on his remaining I.ands 
. outside the rig}tt-of-way line, payment of the purchase pric~ may· be 
.. divided, and the sum specified in .the agreement to be. paid on account 

of such remov1;1,l, paid after the right-of-way has Qeeri ,,cleared ~nd the 
huildi;ngs or structures repla~ed, upon . proper proof · and releases 
sa tisfact9ry to the State being· furnished.', . Th,e balance •Of th~ pui:chase 
price, representing the amount to be· paid for land and damage, is 
'payable after delivery of the deed and approvar of title. . ~n cases 
'of this . type, proposals··. are received from builders for the. removal 
and replacing of the buildings · antl structures on the land . to be 
acquired, :before the agreement · is · submitted . to the, Commissioner. 
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I !~!!h t:;p::;ze::f:~e ~!: !~: :~dth:~r~;:::1. sign the acceptance form . 

At the proper ti e, the Senior Right-of-Way Agent sends. a 
memorandum, 13igned b the Highway Engineer, to the. Engineer of 

· Survey and Pl;ms rei',uesting him to furni.sh a certificate stating 

whether t.· he .. ·.· b~ild_ihg: 0 1 • th. e .. ·· par.· ce .. 1 i.n.. quest~. o.n h. ~s be.· e:Q. v:ac.ated. ·. or removed, and mdicatm the date. before which ,this had to be done 
under, the terms "of th •· ~greement. Such a certificate is forwarded 

· by. the engineer in. tJ:ie }ield, in duplicate, indicatin~ whether the pro-
visions of the agr~ement have been. met. A copy is kept by the Real 
Estate Di';ision and· tie original goes to ,the .Title Officer for his 
records"' . · ·. · I ) ·. · , · · · .·. · 

Mention should be made at this point of the practice of - the 
Highway Department i obtaining a so-called "check appraisal" in 
·additio~ to tlie apprais ls. made· by the Right-of-Way Agent and the·· 
two outside' appraise:i;s. •' This is .done when the appraisa~s vary from 
each other considerably, oi· when difficultyjs experienGed in getting 
the 'owner. to- execute . an 'I ag.reement, and. further negotiation is' deemed 
advis1;1,ble before .. condemhation proceedings are; recommended./ Under 
s{ich _circ~stances, at~rd outside app~aisal is obfai~ed .. If it is . 
then. impossible to.. reac .. h\.an, agreement with the owner,. the( prqcedu~e 
about to be described is .followed: · · 

\ I I ' -. ' • \. r , ' 

The Rightcof'.W~y A~ent gets. together a file similar to· that .used 
in ·recommending the approval ·and execution of an agreement ·by ·the 
Commissioner .. The file 1

1
consi~ts of a top sheet summarizing the ap-

praisals, a complete re ort of the Right-of-Way Agent, the several 
appraisals made, and a , · ap ana. · description of the' parceL · Atta~p.ed 
to this. file . is _a Comm,ssioner's actio1;1 slip, sign_ed by the Senior. 
Right-of-Way Agent and the Highway Engineer, recommending that · 

·_the Commissioner autJ;10r+ze the making of an official offer in the sum , 
designated, ''and in th. e ete.nt of .failure to ac.~ept or ina._ bility to· 10 .... cate 
owners, ,to acquire the nroperty thro-µ.gh cm;idemnation proceedings." 
This slip states the reaso · why an agreement' has not yet been reached. 
_ The Commissioner gives is approval in open meeting; and the Seci;:e- ·· 
tary returns the file to t e Highway Engineer with a memorandum of 
the action taken by the .ommissioner, copies· of which are sent to the 
General Solicitor and Se ior Right-of-Way Agent. ·· · · 

\ ', ' ·, . ' ·. . -~ 
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The Engineer of Sur~ey and Plans is then, requeste~ to furnish 
a map of the parcel, to be used.· in the /making of the offi.ci.al offer. 
T~e Sen:for Right-of-Way Agent sends a letter, together with the 
map, to the owner over the name of the: Highway Engineer .. The letter, 
states the amount · of the official offer and notifies the owner that 
unless his .acceptance is received within. ten days, or other sa~isfa~tory I 

, reply mad~, the rejection of the offer will be assumed and , condemna-
tion proceedings will, as matter of necessity, _be instituted. If no agree-
ment. is reached, the Senior'· Right-of-Way Agent prepares a· m~mo-
randum in the name of the Highway Engineer ad<J.ressed to the· Special 
Counsel in the Legal. Division, enclosing all papers and. information 
necessary for the institution of condemnation proceedings. Copies of 
the letter go to the Engineer of' Survey and Plans, the Construction 
District ·Engineer, Title Officer, and· the Right-of-Way Agent· who 
handled the parcel. ' · · ·· -

Counsel the11 has the Su-rvey and Plans Bureau provide him with 
•the necessary map and description. He also requests the Title Officer 
to provide him with a memorandum of title so that he may be in. a 

. position t·o draft· a proper condemnati~n petition. The 'Petition 'and 
"· . t]:i.e . ma}'} of the parcel which accompanies if are reviewed by the 

· Senior Right-of'.Way Agent before the Highway Engineer signs' the' 
petition on I behalf. of the st.ate. I 

One of the Res_iden:t Highway Engineers in the. Survey and Plans. 
Bureau arranges for the necessary . engineering • witnesses to ( be used 

· in the I condemnation hearing. 535 The Senior Right-of-Way Agent co-
operates with, counsel in charge of the case by having the .Right-of-
Way Agent or Negotiator who handled the parcel appear at th~ hear-
ing.· in order to give him an possible Ussistance. The· agent is used 
as a witness for the State. in an uncontested . proceeding, but not 
very often where the case is contested. · No adequate explanation for 
this failure to use the Right-of-Way kgent in .all cases has ever been 
pres~nted. His testimony would be of real value in establishing the 
State's . case'. · 

'· After the condemnation commissioners make their award, the trial . 
a:ttorney recommends· whether the award · should be · accepted or an 

. 

535 -See p. 78, supra. 
' ' t'·. 
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appeal taken. In· th~ 1(;r~er case, a Commis,Uoner's ·action Slip. ii 
prepared by th.e Senior ~ight-of-Way Agent, signed by the Highway 
Engineer:, and presented' to t~e doinmi~~ioner fo~ approval,' the, com-
plete fil.e of all papers elatmg to the matter, mcluding the 'award 

· of the condemnation co$missioners and the recommendation of the 
trial_ a.·tt?r~ey', being .at1ac.hed. _After. the. ~om. m.i.ssione .. r has taken 
official act10n, · the Secre}ary notifies the Semor Right-of-Way Agent, 

· wJ10, sends the. papers to 'he Title Officer las in the case ol an approved 
agreement. . . . · 'I . . . ,· . 

' 'Where ,there is' an rut, peal, to a jury from the award of the con-
d .. em11.ation c. omm.issjon. er. s the g··.eal ]!J.state · Divis. ion . coop~rates ··. with 
the LegaL Division. at, the trial in· the same manner as at the hearing 

· .before the commissionersj: ·.· After the jury trial,, the . trial attorney 
rec,ommends that its aw*d be a.pproved or , an, appeal, taken to· ,tb.e 

.. Court of Errors and Apyeals; The same pr:ocedure is followe<t then 
· . as in the case · of th~ re}ommendation ·concerning the award of the 

condemnation c~mmissiontrs .... · . • · .' . , . . . . . '. . 
· F~llowing his. ·.appear~.' .nee at. ~ny condemnation, hearing. or .trial,· 
the R,1ght-of-Way Agent pr ,Negotiator makes a complete report on . 

.. a regular fo. r!ll. o~ wh. at ~ranspired. • a.t t.he .h.eari.ng, incl.uding_ a sum-
mary of ,the testrmony gf,ven by the. owner's and, S.tate's witnesses. 
This· repo;rt accompanies:, phe file sent to the Co:mmissioner when', he 

1 

takes act10n on the awafd· · · ' 

. . ?omplete . records . ar1 kept by the_ Real., Estate Division ~rom 

t. he. ·•ti·In. e .. th·e·. gene·r··.al .. prop}·r.· ty key• m,a.·p 1s. re. ce1.ved f. r. om._· the ·En·g.· 1n.ee .. r· · of Survey and Plans. T is map, is filed by the Right-of-Way Inves-
tigator under· the, proper oute and section in the Division's ·map. 'file: 
As, each agreement or · a ard is approved ·by the · Commissioner the ·· 
par:cel· in question is. outli

1 
~d ~n .red., Parcels invplved, in 'condeinna-

tion proceedings still ., pe1ing are outlined in black. This · provides 
· a co.· nveni~n~ .. e•t.: hod for uickl~ de. termin~ng .. th~ status. of the righf 

qf-way acqms1t10ns on the particular section. , ·' .. 

· • • r As • sqon · as the .'Survh and Plans Bureau sends in the ~.blank · 
' agreement forms, the Inv1stigator' prepares a c11rd for each owner ... · · 
,These _are kept alphabeti9ally. ·The card file is us~d j:n order· ~o . 
determme the parcel or , Pf reels that . have been acqmred, · or are m 

I 
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the process o.f being acquired from a particular owner, _and is 
· espeGially. useful where' inquiry is inade regarding acquisitions from 

a named person. · 

The Division niaintains four large loose-leaf record books, known 
as -- "right-of-way books", which contain sheets covering , e~ch route 
, an<J_ section. in the State Highway System. When t:he blank agreement 
forms are received; the Right 0of-Way Investigator .makes I an ~ntry 
for ell ch parcel ' showing the, parcel number, name. and address of 
owne:i;-, area of parcel, and·date when the parcel was referred to the 
Right'.of~Way Agent· for negotiation. Subsequent entries are' made at 

1 each step of the proceedings leading ;to acquisition, so that the Senior 
,' I - .. 

Right-pf-Way Agent can· tell ,at a glance the status of every parcel. · 
, ' ' I 

The Division also keeps an account of the amount of ,the funds i 
originally set up for a' project that have b,een obligated. As: each ' 
parcel is ·acquired, the Right-of-Way Negotiator who acts as the 

·; 'administrative assistant to,, the Senior Righfof-Way Agent, notes the · 
~mount involved on his r~cord: In this. way, the, Division is in a 
position to determine whether it is k~eping ·within the amount origi-
nally. earmarked f~r the project. ' ·· · ' 

A permanent·· file is kept of an important papers · relating to·· 
_each -parceL acquired. 536 . These files . are· not adequately protected, 
so that the possibility of altering or removing records is always 
present .. , Thaf advantage has been . talien of the . ~ituation will . be 
shown hereafter. · 

· Outside appraisers are paid at the rate of $15 a · parcel, · except 
that _in the northeastern, metropolitan area of the · State, and occa-
sionally in the area in and . around Camden, from $25 to $100 is . . . \ 

usually paid. for each parcel appraised. In: the case of. industrial 
·appraisals,, or those involving property of a · special nature, the fee 
pajd may. range as high as $5,000. The amount paid for apprais'a1S 
cmring the last three years ;has been $23,491.63 . (1939), $38,504'.50 
(1940) and $,22,948.50 (1941), · 

. · 536 Papers not required by the Real Estate Division are sent' to the Tide Offic~r. It should 
be noted that thi,: files of the Real Estate Division, Title Officer and Legal Division duplicate 

, ea~hothertoa large exten_t in real estate matters. A'practical 1consolidation of many.of these 
records could be effected.· See p.'279, supra. ' · · 
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In condemnation · c , ses, , appraisers · testifying in behalf of the 
State usual~Y, receive fro $50 to .$100 11 'da;y. _ ' 

The following figure show the total · numper of parcels acted on 
by the Col]1missioner ea . year, during the period from. 1931 to 1941, . 
,in.elusive,_ and the· nu. m. ~er and. p. ere. e~tage · of , odgin. al a.greem. ,?its, 

1 compro~nse agreements !iafter an official offer has .been auth9r1zed 
and before· condemnatio~ proceedings have been instituted, and the 
net co:q.demnatfon ca~es 1' ending at the close of th.e year. Of ~these 

· pending cases, a number. are, of course, completed quring the follow-
. ing or subs~quent years y agreement reached with the owner. Oth~rs. 
must proceed to condenj:nation. Accord:ingly, the total number of 
cases settled by origina~ and compromise agreements would be in-
creas.ed if th~ cases settled in subsequent .years by agr~em~nt. with 
the owner were included. 

' 

Year 

- 1931 
·) 1932 

1933 
, 1934 .. 
1935 

1937 
1938 
1939 
1940 
1941, 

Tot{Jl 
new oases 
acted on. 

2224 
1102 
864, 

1003 
·5so, 
579 
622 
877 
725. • 
893 
554 

' 
.New cases' acted on, 1931-1941 

I . 

Original agr. eeme·n ... ts · 
No. j Percentage 

1516 · · 'I · 68.17 .. 
. ~42 'I . 76A 1 . 
586 · ,

1 
. 67.83 

625 62.31 
402 '11 69.31 
364 62.~6 
453 . ·1 72.83 .. 
692 .· 78.91 
590 
650 
377. 

81.38 
' 72.79 

68.05. 

Compromise 
agreements'-

No. Perceintage , 

263 11.82 
71 6.44 
72 8.~3 

144 i4.36 
40 .6.90 
87 15.03 
53 8.52, 
78 • 8,89 I 

, 49 
92 
44 

6.76 
10'.30 
7.94 

Net < 
condemnaiio,n auth. 
No. . P(frcentage· 

445 
189 

(206 
234 .· 
138 
128 
116 
107 
86 

151 
.l33, 

20.01 
i7.15 
23.84 
23.33 
23.79 
22.11 
18.65. 
12.20 
11.86 
16.91 
24.01 

II, 

Schedule 5 on pag,e 307 shows the work of the Real 'J Estate 
Divisi~n in the period fljom 1~31 to 1941 .. It clearly re:ffectsthe 
falling off in the size of ttle highway program~· The early years show 
a conti:r:mation of, the ver .. j' heavy voll;im. e of w.ork brought about.· by 
the adoption of the 19i27 \. St!lte Highway System. 537 The ''original 

I' - , 

, 537 See p. 10, supra. 



Original Agreements 

Year No. Amount 

1931 1516 

1932 1,094,337.64 

1933" " 586 635.166.67 

1934 625 

1935 685.,559.37 

364 

1937 453 

1938 692 

1939 590 1,616,932.76 

1,402,295.11 

1941 377 

Compromise agreements 

on new authorizations 

No. Amount 

71 

72 

87 

53 

78 

a5,s91-41 

92 

98,175.20 

.EW JERSEY STATE HIGHWAY DEPARTMENT 

R E A L E S T A T E D I V I S I O N 

WORK OF THE DIVISION 1931 - 1941 

Compromise agreements 

on old authorizations 

No. Amount 

157 12,909,481.48 

111,617.15 

43 114.,735.75 

19 

43 175,481.00 

25 

35 115.,778.35 

32 

37 

Awards or settlements 

subsequent to awards, 

on new authorizations 

Amount 

131 

72 

23 

67 

18 

13 19,939.70 

21 

2 

6 

12 

Net condemnations 

pending on new 

au'lhorizations 

No. Amount 

117 

183 

167 263.,024.os 

120 

86 

103 

86 

145 

121 180,722.<Y( 

307 

Schedule 5 

Total oases aotively 

vorked on during year 

to. Amount 
I 
I 
I 

2ia1 110,729,469.74 
i 
i 1200 - 2,359,101.68 

902 I 

I 1~6 
I 
I 

I 

' 

I 
622 
I 
I 

I 
~7 
I 
I 
I 
I 

912 

I 

i 
757 
I 

·I 

949 I 

I 
591 

I 

l.,559.,048J,.O 

1.,125,402.81 

1,115,121.24 

Total 

operating o ost 

t 284.097-41 

128,141.71 

91,257.13 

76.,479.82 

88.,J..,48.80 

99,021.98 

121,753.06 

106,634.09 

Sources New Jers~y State,Highway Department 
Real Estate Division 

i 
I 

Percentage 

7.72 

10.19 

7.02 

7.93 
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igreem~rits'' ;refer . to those arrived at thro~gh negotiations . with the 
. owners by representatives of the Division,· the agreed purchal!Je price 

·. being .at or near ;the Division's· own ;figure. "Compromise a:greements" 
refer. to those reached' after an. official offer was authorized but before 

' any ~ondemnation • proceecµngs · were instituted. , ''New authorizatioru!" 
ar~'\official . offers, authorized during the year in question, -while "old 
authorizations" refer to those authorized iff,previolls ye3:rs: . ·"Awards'' 
refers, · of course; to 'condemnation · awards. - , · 

I '. ', '. : 1 • •••, 

Thev schedule , does · not' . show awarp.s, or settlement subsequent . 
to awards, on authorizations_ made ':in. previous years. Sin_ce these 
cases involve" rel;;ttively little work by .the Divisfon in t4e ·year. the 
a~ards or settlements were approved,· they are not included in the 

· ~xhibit~ . , . . ' . . . . , 

An over-all picture of the·• number of cases acted upon each year; · 
the total operating · cost 9:f . the. _Reai Estate Diviston ( appra;isals 

1 ·. and . negotiations), Title Bur:eau (title ·searching, title examination )' 
. / . and. settlement), and .the' Legal Division ( exooptinf the Title Bureau) 

·can be· obtained' f~om Schedule 6 on page 309.· The percentages indi-
cated are. based on the t<;>tal number of parcels. acted ,on· in each 
year by the . Commissioner, or by the Highway Commission before . 
~pril 30, 1935., .wJ;teii it was abolish~. This· total is made ·up of 'three 

, ~ategprie~ .. ·. · · ' 
. : . . •. ·. . • . I 

( 1) Parcels acquired under agreements,--( a 1) original agreements; 
· ( b) compromise agreerµents. after . official· .· offE~rs. authorized. during 1 

the·-year and before condemnation begun,. .and (c). coi_npromise agree-
,. · men ts · after official offefs · authorize!l, in. preceding .. years and·. before·. 

·, .condemnation begun. · ' · .. " 
. . . . 

i ' . J • • • : '.. • !' .... 

( 2) Parcels acquired under condemnation . awards,.· or settlements 
subsequent to a"7ards-(a) on· current .. year authorizations· to con-· 
demn, and (b) ori authorizations made· in . pre~ious years: · -

r . ' ' ' . ' ; 

. (3) •. Parcels to be_ acquired un~er condemnations authorized ·dur-
ing 'cur~ent year; and pending at en:~( of year. (net condemnattons),. 

The :valu~ of these parcels• is arrived_ .. at by adding the actual_ 
amount paid :for the parcels acquired under categories (1) _and· (2) 

.. to·-the total .of the ·official offers made for parcels in, ca;tegory (3): 1_ 
' I ' • , , , ' \ ' 

l 



Total cases acted _on! 

including net condem-

nations a!lthorized 

Year Number Amount 

1931 2657 113 • 11+5,002 

1932 1483 3,850.861.83 

1933 1037 2.,100,391.62 

19.34 1182 2,263,429.17 

1935 707 1,679.,730.20· 

1936 694 ·1,295,788.15 
I 
I 

1937 703 1.,260.,320.42 I . 

949 2.,409 .,81,4.14_ 

I 1939 798 2.,026.,595.39 

1940 978 2,395,024..61 

1941 ··638 2,369.,376.07 

Total cost 

NEW JERSEY STATE HIGHWAY DEPARfMENT 

TOTAL CASES ACTED ON .AND OPERATHTG COST 1931 - 1941 
APPRAISALS AND NEGOTIATIONS., TITLES AND SETTLEMENTS, AND LEGA.!t DIVISION 

Real Estate Division Real Estate Division 

Title Bureau Negotiations Title Bureau 

Legal Division Percentage & Appraisa!s. Percentage Titles & Settlements 

I 950,oa1.u 7.23 $284,097-41 2.16 $283,056.05 

625.699.82 16.24 1a2.184.74 4.73 215,939.57 

343 • 560.30 16.35 128.,141.71 6.10 128 • 135 J.i.6 

274,810.53 12.Jli. 91,257.13 4.03 · 91,~,1.12 

264.,365.99 15.73 95,76),.87 5.70 76,022.28 

222.673.60 17.18 76,479.82 5.91 19.~.33 

246,208.99 19.53 88,1,48.80 7.02 89,269.54 

267,340.66 11.09 98,296.89 4.07 99.057.16 

273, 766-49· 13.50 99,021.98 4.aa 102,145.93 

312,990.56 13.06 121,753.06 5.08 97,830.16 

295 .414.71· 12.46 106,6,34.09 .4.50 100,337.24 

i 
I 
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f>ercentage 

2.15 

5.60 

6.10 

4.03 

4.52 

6.12 

7.08 

4.11 

5.04 

4.oe 

4.23 

! 

Legal Division Percenta,:;e 

8382,927.65 2.92 

227,575.51 5.91 

a7.,2a3.1:; 4.15 

92,296.28 4.oa 

92,501.84 5,.51 

66,769-45 5.15 

68,490.65 5Ji.3 

69.,986.61 2.90 

72,590.58 3.58 

93,407.34 3.90 

88.,1,43.38 3.72 

I S,ouroea New Jersey State Highway Depart-ment 
I Annual Reports, 1931 - 1941 · I 
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The total number f parcels authorized for · condemnation which 
were pending at the en of the years 1937 to 1941, inclusive, as well 

"as the number of open cases never acted on, are as follows :538 
. , 

,Tot'.3-l Parcels. Auth_o~ized for Condemnation P~nding, 1937-1?41 
' ' ' ' ' / ' 

Premous years . Cu,:rent year Total Open 
Year No.' Amount No. Amount No. Amount' cases 

1937 30, $446,318.06 103 $126,340.27 133 $572,658.33 365 
1938 60 . 426,354.62 86 104,171.59' 146 530,526.21 501, 
1939. 63 457;573.78 

I 

84 155,310.10, 147 612,883.88 , 403 I 

1946 49 427,817.69 145 209,797.67 : \194 637,615.36 566 
1941 92 449,633.17 121 180,722.07 213 630,355.24 I 5,00 

. 1 With the marked· ecrease in the work of the Legal Division, _. 
and an available staff o six co11nsel, there seems little reason why 
the number . "of condemn. tions pending should ha;ve been allowed to 

· increase duriI~g the pas fiv~ years. A certain· carry-over of cases 
into the next year is ine itable,· but diligence on the part of the legal · 
staff should have kept he baclr-log of condemnation proceedings at 
an even: level,. or actu.a:11} reduced it. It would als'o appear .that ten 
years is a sufficient time in which to have disposed of a single case 
authorized for condemnat· on in 1932. This case has tied up $400,000 
earmarked for its acqui ition. 

I ' 

Disposition should a so be\ made as promptly as possible of the 
open cases that have. neT~r bee~ acted Qll. Their number is out o,f 
proportion to what it ~hould be; . in 1933, immedfa,tely after . the · 

,· peak in the highway proram, these cases, totl'llled only 735. 

Appraisal
1 
Procedure: 1- . · , · ,, · . · . , 

. An examination of t e files of the Real Estate Division was made 
· in the course qf the Gove nor's highway investigation du~ing the sum-

mer of 1941, for .the purpose of si'i.rveying all right-of-way transac-

. 53~ Source: New (;rfey State ~ighwa;_Detartment Annual Reports, 1937 to .J941, reports 
of t~e Real Estate D1v1S1on. One, ase earned m those authorized for condemnation and still 
pendmg is. Parcel ~o. 3~ on Rou e. 21, section No., 2, Newark, on which an offic~al offer of 
$400,000 was authorized m 1932. . · 
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· tions in'volving over. $2,000 consummated dming the administration 
of the 11Iighway Commissioner (April 30,. 1935 to July l; 1941). The 
original tabulation by 'the staff ·of the Governor's Examiner in charge 
of the inv~stigation, was based upon a total of 849 ca~es. This tabu-, 
lation revealed that where members of the Legislature or other politi-
cally.well-connected attorneys were employed, the outside appraisals, 

. and particularly the so-called "check" appraisals, were prevailingly 
- greater than the D(:)partment's appraisals, as were the ·prices actually 

negotiated an/d paid; and, that where the owners were not thus repre~ 
sented; ,both the actual prices and the outside appraisals were for the 
most pa,rt fairly well in line with the Depl;l,rtment's ·_appraisals. 

This tabulation, as well as the hundreds ofcases covered by it, 
were the subject o( a series of extended public hearings in which the 
entil'e system of the appointment of appraisers, the making of appraisals, 
and the determination of prices to be paid to owners, was thoioughly 
~ev1ewed. These hearings indicated that certain revisions and cor-
rections of the originai tabulation would have to be made. Accord-
ingly, 184 cases we'r~ eliminated,-30 by reason of duplicate examina-
tions ·Of the title :files, 57 cases by admission of the witnesses pre-
sented by the Governor's Examiner, and 97 representing right-of-way 
acquisitions for which, according to · statements made by the General 
Solicitor iepres~nting the Department at the hearings, consideration 
in addition to money had been given. This left ,665, cases, and these 
served as the basis of a r~vised tabulation made by a firm of certified 
public accountants. The. corrected tabulation covered parcels acquired 
from owners who could be ~lassi:fied into seven definite groups: 

Class I-Unrepresented owners, other than those m Olas,s IV . 
. I I 

Class II~Owners represented by attorneys or agents I without 
known political connections. 

Class III-Qwners represented by no:p.-lawyer agents. 

· Class. IV-Contractors arid other persons having other business 
relation,s with the State Highway Department. · ., 

Class V-O'wners !lepresented by attorneys identified i~ poli~ics. 

Class. VI,-Owners represented by lawye);'s who, at the tim.~ of the / 
hearings, were no longer members of. the Legislature, but who had 
been members duri~g the admin~stration, of the Highw:ay Commissioner., 
' ' ' 
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, Class VII -"-Owners , epresented by members of . the .1941 Legis• 
lature. 
· · ' •. The revised 

Class· , 

I 
. II 
III 
IV 
'.V 

. VI 
VII 

followh1g: 

Percentage of prices Pa,id to 
A1./e,rage Department 
appraisal apprais,al 

100A4 r 103.39 
108'.86 '110.07 

·.107.86 . 119.34 
'105.98 · 124.01 · 
113.90. 124.09 
111.24 122.87 

,117.14 , 127.?5 

The a;verage apprais 1 noted in this tabulation is the , aver~ge of . 
th~ Department's apprais. l; the two regul~r outside appraisals, and the 

· "check" appraisal where · one was made. It will be seen ·· that the' re• 
vised tabulation di<:L, not materially ch,ange the conclusions reached as 
a result of the original s rvey. Ow~ers repre~ented bj members of th,e 
Legislature, fo:i;mer legisfators, or attorneys identified in politics,· and 

· contractors or othe~/per~ons. having other· business relations. with the · 
State Highway Depart~e~ t, o~tained a price silbstan,tially .in· excess of 
the Department's a,pprais' 1. · Owners who were not represented, or who 

, were represented by atto neys or ag~nts withqut known political con~ 
nections, obtained a pric ··reasonably in line with the average and de· 

. partmental appraisals. . 
r However, the evide . e in the hearings showed, that the contrast 

between the price paid i politically-irifluenced negotiations and that 
paid. in cases n:egotiated, without political . influence, would have·· been. 

·· even more striking had he appraisals which formed the. basis for the · 
· above an. alyi;iis been. true ~ppraisals, actually.·, reflecting th .. e v_ a.lue 0 1f the 
property in question'. . ID.festigation disclosed . that the figures of many 
of the appra1sals in the files had been raised. ·, It was also Shown that 
some of tlle alleged Depa t~ent appraisals had never been made by the 

· purported appraisers. oreover, the "check" appraisaJs and other 
outside apprais:;ils' had i . many cases been manipulated and influenced, 

' , } 
0 

1 , ' , _I,' ' 
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so that these appraisals r~ised the figu,re of ,the average appraisal used 
, in the above revised tabulation. 

As the hearings ,progressed, it soon 1 became evident that three fac-
tors resulted in an improper influencing of right-of-way appraisals' and 
negotiations:'. ( 1) the presence of' ~utside persons ready and . able to J . 

exercise influence for private ends; .( 2). persons in authority in the 
Department. susceptible to such influence; and, except in isolated cas,es, 
( 3) the existence · of a system which made such influencing possible 
without detection and punishmetit. · 

The c~mclusion of the Examiner was ,that "We· have found in the· 
Right-of-Way Division of the Highway· Departm:ent a system, which 
not only permits, but 'encourages ,and openly i~vites, the improper exer-
cise of outside influence on the negotiation of prices, facilitates .abuse · · 

• . i... I ' . ' . - " 

and disloyalty~ and seems almost to have been devised for the very 
purpose of :piaking sucJi improper influencing possible . and relatively· 
safe from casual detection."53~ 

U n9,er the practice followed by the Department in recent- years, 
of using two outside appraisers where the amount involved is over $500, 
it would seem that the Department would be only t.oo willing to obtain. 
the s,ervices of competent, qualified and trustworthy 'reai estate experts. · 
The ,system of maintaining a list of approved .~ppraisers, however, de-
feats this desired end. Many of the appraisers used in connection 

' with, the cases that· figured in the public hearings, were declared . by 
reliable witnesses' to be incompetent. Moreover, the very appointment · 
of many of the ·outside· appraisers, ~ome of them admittedly competent, 
was the result •Of political influenc~. Instead of making an independent 
choice. of quaJified realtors for 'inclusion in th~ .approved list of out-
side a pp raisers, the Commissioner · allowed . this• function. to be exercised 
by the legislators· and political leaders of the counties •where the. ap-
praisers would operate. 539• 

. The Commissioner's approved 1ist of appraisers, therefore, beci~e 
a register of political appr:;l!isers~realtors acceptable to the politicians 
of the 'several counties. . In many cases, the) Department negotiated 

539 Prelim~nary Report to Governor Charles Edison, op; cit., p. 3. 
. 539• Immediately after. taking office, the Ccimmi~sioner called for a list of appraisers used 
by the Depart111ent, particularly those in the habit pf making unusually high appriisals. He 
also requested the names of lawyers and. experts representing property owners in cases where 
awards seemecl exhorbitant., Minwtes of Meetings of the State Highway Commissioner, min-
utes of May 7, 1935: · There is nothing in the minutes to show· that effective ·use was made of , 
this information, if it .was in fact ever prepared, · · 1 · · · 
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with the very men wlio .J ere responsible for the· appointment of these · · 
realtors, for the purchase of property appraised by them. . The Senior 
\Right-of-Way Ag~nt ·einp si~e<'( during -the course of the hearings that 
the fundam~ntal cau~e 'o e:X:oossively high( appraisals and: high settle-.· 
ments was to be , fo1wd' . the,· original :appointment .of these . outside 
appraisers on a politicaJ asis. Not only did .the:Depa~tment' consult 
polit~cai lead~rs in the pointnie~t of. outside appraiser$ for· a 'par-. 

· · ticular se<ttion of road .o a certain territory, but the-' policy of the 
Departmentl extended to. he appointment of 0an. appraisers. for a par-

.. t~cular p,roperty _in which:. the legislator or politi,cal · lead.er who nomi-
. ';11.ated. the -appraiser .w1:1,s ersonally and :pecuniarily intereste~. , 

'' .. :I . , . 

Under the system whi h has ·been. in effect since th~ Highway Com-
missioner took office m, 19 5, a '•'check" appraisal i1:1 obtained whenev:er 

· there is a wide ,variance etwee:h the Department's own appraisal' 'and ... 
the outside app~ai13als;>. or when the, owner, of the property _<Jr his rep- , ., 

· resentativ:e·dernands a pri e in excess of the -existing appraisals .. This . 
system ·has resulted.in. 1:1,. ariety of ·abuses.540· . . r• 

: The testimony at the eari~s revealed that when it was decided to 
pay a politica,lly-represen ed. owner a; price 'in excess of existing ap-, 

. praisals/the 'practice was :to obt,ain a;. "ch~k" appraisal fl'o:tn an oµt~_ 

. side appraiser amenable t . ~uggestion-froni the· proper source. , These 
"check" · apprais-als, :were elied upon to justify, the payni.'ent· of_ the 

lpr_i~~ alreadJ7 agreed upon The ~olicy adopted by the Highway Com-_ · · 
m1s1:noner. has been that n, case 1s to be settled beyond the figures. of -
:the highest appraisal in he file. Conversely, a case · may be settled 
:w:ithi:li the highest 'apprai ai in 1the file .. Such settlements ,have- 'been. 
ni.ade, at or , under. the h ghest appraisal on :hand, .. :o.o ~atter -when 

· or how that appraisai mi ht have been · obtainep.. All that the ·Cqm-
nii~sioner looked for · was that . the -appraisal be! under oath; the.· cir-, 
ctlmstances surrounding t e making o'f the appraisal did not concern 
him. . 

· The evidence furth~r that· a, "cp.eck"' appraisal :was often . 
. ·' . \, . ' \ .·. \ ' . . . 

·. ,o_btain~d after the actual reparation and . execu~ion of ~he agreement 
of sale., When the Depar~ ent was. unable to get a ·"cllec;k" appraisal · 
high enough to justify th , settlement, it obtained ''letters ·.of recom~ 
mendation" or even telepho ed advice~ from one or' both of. th~ outside 

· appraisers r.ecommending: settleinent . at the price already arrived at. 
1. . . ·/ ' ~---

.· 540 The General Solicitor '~one ded during' the course -of the h~arings that the practice -
_was unsound "and e>pened the .door t ab.uses. · _ · · · . · ·· . , ' 

I. 
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It, need hardly be said that. a. '',check" appraisal made by a politi-
, cal appraiser,, where the amount of the appraisal has been suggested 

to him ahead of time, and where the appraisal is used to justify a 
price already agreed upon, is entirely lacking i~. objectivity. Such 
an appraisal is not used to prove or cla,rify previous \appraisals~ but 
is a device for 'fcovering 'up" agreements already made. 

Not only does this syste+n·9f "check" appraisals invite fraud and 
result in the payme:µt of excessive prices for the particula,r properties 
involved, bu,t it also ~results in the State paying large sums in another 
respect; What often ,happens is that after .a Right-of-Way Agent has 
been successful in negotiating agreements at a fair price with a num-
ber of owners alo:µg a certain section of road, he encounters an' owner · 
who has been solicited · or advised to employ a politically-connected 
attorney. This owner demands a price far .in excess of the departmental 
or the 'regular two uutside appraisals. A "check" appra~sal is ordered 
which, as has already been indicated, often~ represents· the price already 
agreed upon between the Department ,officials and the owner's, repre-
.sentative. A high price is'. paid,. and the payment is justified, as usual, 
by ,referring to the presence in the file .of the "check" apprais,al which 
js · at or above the price agreed, upon. The result is that owners who 
have .willingly accepted the fair price offered by the Department ;a,re 

· dissatisfied. But worse than that~ the 'high price paid sets a new and 
. unjustified sfandard of value for subsequent ac~uisitions jn the neigh-

borhood. The State is forced to pay prices beyond those that would 
have . been paid had the Department relied .upon the competenc~ and 
ability of its own appraisers. 

These "check" appraisals, with their resultant payment of high prices,, 
embarrass the , Department in <;ondemnation proceedings involving 
. land in the neighborhood of the parcels acquired under the appraisals. 
The appraisers 3:re forced to testify to previous standards of payment,. 
and this results in high condemnation awa,rds. 

The practice followed in the Department in the early 1930's before 
the Commissioner was appointed, was. that when an . owner asked a 
price in excess ·of the 'existing apprais11ls, ,th~ then head· of thei Ap-
praisal and Negotiations Division, did not seek a "check" · appraisal 
at 'a higher figure in order to justify the payment. of .a • higher price . 

. Payments werer~based U:.pon a careful study of the value of the property, 

'\ 
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and if the head of the Division 1found it advisable, in order to· avoid 
litigation, to go higher tnan existing appraisals, he t~ok the responsi~ 
bility of .recommending' the payment of a higher price on the basis of 

. facts which he would~· set· forth in a memora,p.dum to the Highway 
Commission. The Co mission accepted · or rejected the· recommenda-
tions in its discretion. There-wa~ no ,dodging of responsibility and 
no hidii1g behind the etsily taken oath of a politically-appointed. out-· · 

1
• side ;::r::;:r::::thf:t::::;:~ort:erj::~:air::- pa:ment of pri~e~ fo 

1 

•. 

exce~s of Department f :ppraisa]s on the ground that,_ if forced to . a 
condemnation·.· proceedin(g, it . f~ced the possibility of an a,ward at an 
even higher figure. ThJ Highwav Commissioner has . claimed that dur-

• "· • ' t_; - ' ' 

ing'_ his administration,. condemnations had been reduced to less than· 
five per cent. of the nu beiJ' of acquisitions. , This ts in error.541 Even , 
if. tb,e claim were true,, it may fairly be said that the achievement:- , 

· if it is an acliievement has been gained at the expense of the public 
treasury. The pubHc earihgs esfabli~hed ; beyond contradiction . that 
condemnations were .av ided because the Department in m 1any case~ 
paid what the owners d ma.nded, using the device of "check" ~ppraisals 
·t . t'f ·t t· I . I . . 0 JUS y 1 ,s ~c 10n. ': l . •. . . ,. . . . . , , i . , 

. • The Examiner has [Jointed out that "the pretense of tlre dangers 
of condemnatio~ ·c;eateJ a, vicious circle: Under such a pretense, \the 

. D~partment admittedly kettles claims at ex:cessive figures, cqntrary to 
~ts _judgment,·· ~nd then [their very settl~ment, haunts the D~partm:en~ 
m its future settlementS'j and condemnations.':542 N 9t only has the De-
pal'tment established ul:real sta.ndardEi of value. in• negotiated ~ettle-
me~ts with owners whot~re politically r~presented, but its policy has 
encouraged owners to eheve, that the Department could be made, to 
pay a high price if a pr per attorney or agent were employed. 

ij I ' 
Appraisals were th~s politically1 influenced from their ·~ery incep-

. tion, In addition, as f e ·public hearings showed, they · were often 
falsified after having he made. This falsification took several forms : 
(a) the outright altera ion of ail • appraisal by erasing and : changing 

• • ' ' '... • ', • 1 ' , I \ , 

I I O '! ' 
. 541 The claim is questioned~' The average for his administration is o~er tb per cent . 

., This ,ave~age is slig. htly bette~ t. ~n that for the ~wo years .preceding hi~' al?P?. int~ent; but is 
· no better than the average mam med for the penod from 1923 to 1932, mclus1ve.! 

542 Preliminary RePort t,o' doverin;r Charles Edison, op, rit., p, 37. ' I 
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:figures; (b}' .adding an item to. an)appraisaJ without the appraiser's 
kho)Yledge; ( c) increasing the amount des~gnated ,by the appraiser,. 
wit_hout _his kno,vledge or· consent; and (d) inserting in the fi.le an_j 
appraisal purporting to liave been made by an a'ppr,aiser/when ,in;fact 

1 no appraisal was made by that individual. . 
.' ., I 

: These fraudulent practices "wer_e made and followed at tinies 
. 11pon. the direi;,t aiut immedia;te instructions of . the superiors,· and at 

times by the superiors themselve_s, and at ,times in· pursuan_ce of, general 
policies' orl instructions established by the superio:t-s.; and some of th~e 
frauduHmt practices were -·palpable ·an_d -so- open that they could not 

. 1 have escaped the Oo:n;imissioner's knowledge."543 ' _ , · 1. • ·. • .- --

. In soi;ne cas~~ it was sJiown that_ there were two different apprais~ls_ 
of the same property made'by the same outside appraiser; on the same 
date. This allowed . the Department 'to select '. either I one; depending ' ' . . . ' ,. . ·) . . . 
11pon whethe,r or not a politician repr~sen~ed the, -owner. T]:lis flagrant 
practice; infrequent though if was, is fl1;rther proof. pf the fact t:hat 
0{1tside appraisals are all too ofte.n comp,etely lacking in .. objectivity or . 
professional good faith, and ·that the oath of' the,appraiser is mean-· 
ingless. · · ' · · _ . . · · · · > . · , , · · . . · ·- · · 

\. . The effect of these outside ~ppra,isals, often made. by incompetent· 
, I • i , • 

appraisers, and m~ny made. by appraisers appointed because of. politi0 

cal1 considerations, had a deyastating effect, on the. morale of. the Seni~.r 
Right-of-Way Agent and'' the Right-of-Way Agents and Negotiators 
asststing h~in. They' had ·no confidence in' these appraisals, and,, did. ri_o't 
. consider them reliable or coi;npetent. Nonetheless, the- Senior Right-of-
Way Agent i811 no choice in the· matter. ~d had ~6 accept th~ situa-

. ti<:?n. _The Right-of-Way Agents "came tQ, consider.their own-appr.ais~ls 
as Qf little· or no significance,· since they ,knew that their superiors . 
woµld disregard them·. and: close deals without even considering .Depart- . ' · · 

- m;ent appraisals, ~d on tlie basis of unreliable outside appraisa~s,,,541 , 

-. 54.Sfb"d ,i. ·, 
, · i _ ., ?P- cit., p. 14. 

54Hbid., p.· io. Called upon to testify at the pitbli~ hearing; the· Senior Right-of-Way 
Agent and his assistants unhesitatingly cqndei:nned the con,ditions and po,lidf;!s under . wl).kh 
they were forced to operate. 'They found the practices established by' the ,responsible· !reads 

. · of the Departme_nt intolerable. -Their testimony <;!early showed· that their morale_ and, con-
fidence; had· in, large part been destroy_e,d · in ,the face of a situation ,.which · they considered 
l1opeless. · ' · · ' , 

l, 

(. 
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As the official ac\Jally responsible !Or the operations of the Real 
Estate Di~is. ion, t~. e. ~;:hwa.y Eng.·ineer must take. full responsibility. for 
the practices outlmed ·•. bove. He had personal knowledge of many of 
the cases dealt with in. the public hearings, and actually participated 
in some of them by br¥g. ing al;lcmt settlements at the top pric1 estab-
lished by a "check" a~praisal which he had recommended. He also 
played an important part · in having· certain appra,isers placed on the 

I 
approved list of' the IJ)epartment. Although there was no evidence 
that the Highway Com~nissioner had direct personal knowledge of the 

· irregula. rities which ha1e b~en mentiened, he was .. ·res. pons.ible for main: 
taining a system which I permitted, encouraged and openly invited "the . 
improper exercise of outside influence on the negotiation of prices," 
and which facilitated ·tbuse and disloyalty. He sanctioned a,nd ap- · 
proved .the system, and knew, or· should hav,e known, that real estate 
n_e~otiations we.re_ suscelt.ib1e o. f. in. fluence·.·by.legislators and ?ther ?ol_i-
tlcrnns. If he did not know that appraisals ha<;t. been falsrfied, 1t 1s 
because he .. left .th. ese a .. rJangements to the H.igh.wa. y Engi.neer. I.n sho· .. rt, 
he surrendered his disc etion and ::tuthority to that pfficial. 544• , . 

. From the testimon given by the members of the Real Estate Di-· 
v1s1011, there can be li tle question that if ,the Senior Right-of-Way 
Agent•. had . been 'all owe to exercise the executive discretion . and , re-
sponsibility th~,t rightf lly belongs to his position, there would have 
been a greater reliance placed upon the competent and qualified per-
sonnel of the Division, ·nstead of upon outside appraisers and the evil-

. producing system of ''ch ck" appraisals. However, little or no attention 
was paid to the :Depar mentJs own appraisa,ls in making settlements, 
and reliance was too o ten placed upon the highest outside appraisal, 
regardless of the mer1t f the case, especially where political leaders or 

. ·. , . I . ,. 
attorneys were' involved . , , . 

In view of the fac that responsibility for appraisals and settle-
ments was actually ex rcised' by the Highway Engineer in many qf 
the cases under attack i the hearjngs, there was no place for effective 
objectfon or argument y th~ head of the Real Estat,e Division and 

544" When the Comniissione took office in 1935 he protested against certain high prices 
· paid for right-of~way and insist d that the fullest publicity would be given thereafter to cases 
where the prices appeared exhotbitant, including the owner's name and appraisal, the Depart-
ment appraisals; in condemnat~· n cases, the names of the lawyers and experts involved, the 
names and addresses of the co demnation commissioners making high awards and the names 
of the appraisers setting high v lues; and the price finally paid. See Minu,tes of Meetings of 
the State Highway Commissio~er, minutes of May 10, 17 and 21, 1935. Shortly thereafter 
he warned owners against dealing 'with those claiming that they could get them better prices, 
and urged them to deal directif with the State. Minutes of July 2, 1935. The whole pub-
licity policy droPPfd out of sil within , few months. .• ' 



his Right-of-Way Agents'. 1 A significant feature· of the entrre situation 
·was the fact that the Special Engineer,' who, had formerly headed all 
a,ppraisal and negotiation work, had been shifted to another building 
and denied an· access to the records or operations of the Real Estate 
Division for tµe past six years, by order of the llighway Engin~er. 
T];ie policies and procedures that had been established. ,and enforced 
when this official was in cha,rge · of reaJ estate acquisitions, were in· large 
part disregarded during the admin1stration of the Highway . Commis-

.' · sioner. · The reliance that 1had been placed upon· departmental ap-
praisals and realistic values. under ,the system formerly in force; found 
-little place i11 the new order of things. · · 

I 

There can be only one conclusion)n the light of 1this record. "The 
·· entire appraisal procedure followed by the Highway Department is in 
need of radical rev,ision. The present list of outside appraisers i,hould' 
be discarded, and the existing: system of 'outsid~ appraisers abolished 
entirely.· · · 

: Appraisals ~erve three useful p11rposes in negotiating voluntary 
settlements of right-of-way prices: (1) they guide the Department 
in, determining how much may fairly be paid without resorting to con-
demnation proceedings; ( 2) furnish a check on the discretion to be 
exercised in that regard by the Highwa,y Commissioner, ~nd (3) serve 
as a means of demonstrating to. owners and their representatives ·that 
the price offered {or a particular parcel is not arbitrary, but is based 
on a careful analysis of all elements of value and damage involved. 
In the large majority of cases, all three purposes are fully accomplished 
by the appraisals of the Depa~tment's 0""7n Right-of-Way Agents. 
· Those now· with the Department are . e~perienced and_ able, and are 
generally recognized as fully competent ·and qualified to appraise the 
value of the land to be taken for, highway p1urposes and the damages, , 
if any, to th\:) remaining· property._ .Moreover, they are 'not subject 
to· local or political influence. · · 

These departmental appraisals 'Yould in all cases serve as the 
~olid foundation for a realistic study of the fair . price that should be 
paid to an owner. In· this way~ each case wili be dea,lt with strictly 
on its merits. Department appraisers should be permitted at all times 
to consult departmental construction engineers and other DepartIJ1ent · 
specialists in cases _caUing for specialized knowledge. · · 

In any ca~e in which the negotiat,or an:d the head or the prqposed 
Land and Legal Bureau believe that it may be advisable to settle at a, ,, ,.,... , - , 
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price in exc~ss of the• D partment app1misal, the l~tter sh~.uld be given 
th~''discretion of. consult ng au•·outsid~- expert:.' T·his mari should be ·an 
outstan~ing, fully .,quaH ed. and reliable r'ealtor ·or property -analyst ·of. 
the vicinitY in which t ~- property to beiacquired is' located.54~ The . 
'Right-of-Way Agenis WO id consult him regarding' values in the 'neigh-
borhoqd and prices ob . iiied at· recent sales of similar property, . ai;i.d 
in order to obtain such I special _infoIJI1ation as· he would be in a posi~ 
tion to ~upply regardin · the ·parcel or parcels in question by reason 
0~ his local residence ah experience: - - . . . 

. ., ,· . ,. . _( 

' The consultant 'o/Q. ld be appointed by . the Commissioner at :the . 
time he approved the pl ns for _the section of, the route ·aud authorized. · 
negotiations. The. appoi tment would be upon ,.the r~commep.dation of . 
the . head of, the Land ~n Legal ~~reau, . and wolild be. made. only after : 

1 .the Commissiqner ha.d t oroughly checked _the qualifications u.nd relia- · 
bility of the proposed co sulta,nt. Compensation would be on a p,e.r diem 
basis; ·· . The .. · amount of t · e for which payment· would . be made would 
be that covering actual ervices renq.~red, and . would be au:thorized by -
an order approved by t · head of Land' and Legal Bureau,. before the · 
work starts.546. • '_· . -~ . . ., . 1 ' · 

. On properties wher,e the e,stimatecf c~st will exceed $1,Q00; .the con-
sultant .may· be requeste · to prepare a: definite· appraisal:when,· iii. the 
judgment of the head ~f h~. Land and Legal Bureau, such an appraisal· ' 

. . . . , . I . 

is necessary or aq".:isabl . m , · The appraisal would be made. Qnly on 
order of the Bureau: chie; ,at a rate of conipe~sation fixed by the ·oo:m-. 
missioner: · .. Th~ parcels to, be, 1;1,ppr?,ised :wou.ld be listed: indh1dually · 

· on the, appraisal order. _ · · , -· · 

545 It has been suggested th t · the i:~altor consulted be a· m:emb~r ,of the Ani.eric~n -Insti-
tute of Real Estate Appraisers, r equal. · · · · · - ' 

546 Tms ~ecom~eridatiori; as. ~ell as tho~e relating. to appraisers which follow, are those 
adopte,d by the State Highway ommission'. on. December 20; 1932:. ,See, New lers~y· State, 
High,way,Department.Annwal R'port, 1932, report of the Division ·of Appraisal and Negotia-

, tions, ·pp: 79 and 80. The ptoc dure was recomme_nded by the hea,d of the Appraisal and' 
' -Negotiations )Division, .now the S ecial.Engineer in the Department .. This plan was the result 

of his long and varied 'experienc in right-of-\Vay appraisal work d1frit1$ the preceding decade · 
and re~ult{;!d in a co11;sidei:ab_le· s ving in appraisal: costs and iri more efficient and economical 

. procedu.res. . It had actually 'bee · in use for a .full• year pefore the. Commission adopted the 
.·' proposa1. Ibid., :pp. 2 and 3. T e Princeton Survey report adopted. the· apprai.sal procedure 

. advised ·by the head of the Divi ion of Appr,aisal and Negotiations and made it part, of its 
recommendations .. Jt approved f e policy of ';relying ino'i-e upoq the- regular appraisers of .the , 
·Department and the employment of fewer outside appraisers. Qp. cit., pp. '201- and 205. 

· 54T Such aP,Praisal _will usual ·be ordered· where ci_rcumstances· inp.icate·-to the negotiator 
and the, head of the Ll¥}d and gal B~reau that a voluntary agreement cannot be reached 
on the Department's own figute , and that condemnation proceedings will in all probability 

· have to -be started. " ' · I 

I )_ 

. J 
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. ']h~ Highway Commissioner ,y ould, on recommen,dation · o{ the 
head of the Land and Legal Bureau,. and where he deemed. such action 

· advh;able, designate. a qualified and trustworthy, appraiser familiar with · 
values in the locality, from whom. an additional appraisal would be se-
cured. This .would1be done only in the case of properties where. tp.e 
~e.termination of~values is quite involved 'and controversial. Appraisal!:! . 
would' be made only after the Land and Legal Bureau chief a,j)proved . 
the. appraisal order. - Any additional appraisals 1beyond the· two re-
ferred to would be_ se<;mred only in exceptiona1 cases, and· upon special 
authority from the Highway Commissioner in each case. 

, . , ' \, , 

Departmental Right-of~Way Agents and Negotiators would in all 
cases make complete. studies of all properties as_ assigned or dir'ected · 
by the · head of the Land and Legal Bureau. Their appraisals would 
be made ab~olutely independently and irrespective of whether other 

· appraisals · were secQ.red or not. . · · · 

All appraisals should be made on standard foqns , drawn up to 
reflect the experience of the· Department in .its years of real estate 
acquisitto.n. work, as well as the. best. experience in .the field .. They 
should contain a complete and clear statement of all fac,tors relied upon 
i'n determining the value of the land to be taken and the damage to 
the remainder, and should, \vherever it is deemed necessary, indicate 
those fac,tors rl.ot considered a:s having a:ny proper bearing· on the .ap-
praisal _but which might possibly be put forwar'd by the owner as, a · 
reason for obtaining a higher price. All forms should be signed and 
sworn to by the appraiser, and bear,the actualdate when the appraisal 
was made. · · · 

· , In the event' _of condemnation proceedings, 'the chief of the Land 
and :Vega,l Bureau would desigµate the Right-of-Way Agent, Negotiator 
or other member of his staff to testify in the case and assist counsel. 
He would likewise des,ignate one or both of the appraisers. who had· . 

, previously appraised the property. 'Such special. witnesses and ap-
praisers as , might, ·be required at the condemnation hearing or trial, 
would be secured by him, but only upon special authority ~nq. approval 
of the Highway· Comniissioner in each case. . The Commissioner would 
fix the fee to be allowed· to such witnesses.548 

' t ' • 

\5 48 Payments for testimony of speciaJ witnesses and appraisers were· fairly liberal in the 
1 past ,These fees shoul\'.} he ~ept below the "level -of $50 per day. Cf., Princeton $~rvey 

_report, op. cit,, p. 204. · ' 
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Insofar as possible, pprai~als · of industrial property property , 
. . I . , . 

ha.ving a spec .. i .. a· 1 chara~ye~ ( e.g., quarries~. nu.rseries., .· e~c. )_, sh?.· uld be 
made by departmental elgmeers or by engmeers or specialists m other 
~tate departments and igencies .. Where this·cannot be done, such ap-
prai·s. als. b.y est~bHshed efp.erts should be sec. ured by an appraisa·l· ~rder 
signed by the head·of,tht Land and Legal Bureau and approved by .the 

·· Highway Commissioner in 1~ach case. · 

, This plan of 'appra,Lal procedure, .like everything else ~onnected 
wi~~- the work _of real !state acquisitfons, depends o.n the integrity,_ 
ab1hty. an,d efficiency1 of .Lhe he.ad of the Land and__Legal Bureau, and ' 

- on . the ,cooperation he receives from the Commissioner. His will be 
the resp. ons~bility for p:r:~enti:hg .a. ny. · recur. ren<::e of· t];i. e deficiencies, b. ad 
practices and political 3nfluence that have characterized right-of-way 

·. work .~in~e the .da~ Frran. C. ommission took office 'in Augus~ 193,3 .. 

. Smee the appraisals [made by the Department's own men he at the 
very heart of the r,ecom endations that have been made, the head of 
the Bureau shall, in eve y case where th~ price to he paid the owner 
exceeds these appraisals by a, relatively substantial . margin; state in · 

· writing to the Commiss·oner all the facts relied upon to justify the 
payment. This stateme t, signed by the Bureau chief and supported 
by a complete report of the ,Right-,of-Way Agent or· person who nego-
tiated the agreement, sha l accompany the agreement when it is sent to 
the Highway Commissi~· er for his approval and, signature. The Com-
missioner will also have efore him'. all the appraisals. and other infor-· 
mation pertai11ing to th case. , · 

· All files relatiiig to . eal estate acquisitions should be kept under 
strict central control and supervision to eliminate the po~sibility of loss, 
destruction or alteration The existing disorder and unsafe location 
of the title fil~s, and the apparent. ease with. which papers . in the ap; 
praisaJ files can be alte~ed, added or removed,· pointS to the need of 
immediate remedial acti9n.,. Steps should be taken at o~ce to insure 

' the safety and integrity f, the real estate files_:---in fact, of ,all depart-
. mental_ records, plans ·. a d files. 
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Condemnation Procedure: 
' - r ' 

Excessive condemnation award~ h~ve been one of the main reasons 
for the high cost,of Fight-of-way in the past. Thbse in charge of real 
estate 'acquisition work have complainedof this fact year after year.549 

Except for the Scott Commission, which in 193.1 tried to correct the 
situation by preparing a bill and having it, introduced in the Legislature, 
neither the ·Foran, Commfssion nor the Highway Commissioner mad~ . · · 
anv determined effort to check excess condemnation awards thro:ugli 
re~edial legislati01:i. 550 ''Despite. criticisms of the condem'n.ation system 1 

, by Department officials, and the public notoriety of the awards. made 
in certain outstanding cases, the Legislature never took action _in the 
premises. 551 · , ' 

', The root of the evil lies 'in the fact that under the 1927 act.est'ablish-
.. ing a State Uighway System, the Department is obliged ·to proceed in 

condemnation under the ·Condemnation Act of 1900.552 • Under this act, 
the compensation to be paid the owner is determined by a commission 
of · three "disinterested freeholders, residents of the county where the 
land or property to be taken is, situate," appoint~.d by a Supreme Court .. 
Justice or Judge of the Circuit Court of the county:553 · At the time and 

. . 

549 See, f'or example, New Jersey State Highway Dep,artmeni Annual Reports, 1925 
(preliminary report of the State Highway Engineer, "Right-of-Way''); 1927 (report ·of the 
Office Engineer, p. 6) ; 1930 (report of the Division of. Appraisal and Negotiations, p. 9) ; 
1931 (]bid., p. 9); 1932 (Ibid., pp. 12 to 16) .. Cf., Princeton Survey report, op: cit., p. 196. 

550 A complete revision of the 6:mdemnation law was pr~posed by Highway Commission 
.Chairman Scott, who had a bill drafted ,which was Assembly Substitute No 202 in the 1931 
Legislature, See New Jersey State Highway Department Annual Report, 1931, report of the 
Division of Ap.pnHsal :and Negotiations, pp. 110 to 119; and see Appendix C. The-provisions, 
of this bill will be considered, infra. , , · 1 · • • 

551. The entire procedure on condemnation was criticized and a method f~r ·its improve-
ment suggested in the course of the Legislature's own invesdgation of. the Highway Depart-. 
ment ma<;le by, the Abell Commission; Min11tes of the ,1.bell Commission, op. cit., minutes oF 
March 24 and April 22, -1930 .. Cf., Princeton Survey report, op., cit., p. 202, which termed 
the inaction of the Legislature "incredible." The 1931 act (P. L. 1931, c. 365) amending the 
condemnation law under. which the Highway Department must proceed, resulted in no funda-

, mental changes or- improvements. · ' 
, 552 P. L. 1927, c. 319, s .. 111 (now R. S. 27 :7-22), gav~ the Stat~ Highway Commission 
the power "to acquire any,lands or rights therein by gift, devise; purchase, or by condemna-
tion according to the procedure' contained in [the Coridemnation Act of March 20, 1900, 
P. L. 1900, c. 53, now R. S. 20:1-1 to 36] * * * The State Highway Commission shall have 
the right and power to. enter upon and take' property in advance of making compensation 
therefor in any case where it cannot acquire land or other property by agreement with the 
owner, whether ?Y·. rea~o? of disagreemen~ as. to price, or the legal im.;apacity pr absence' of 
the owner, or his mabi)ity to convey vahd title, ·or by reason 'of any other cause. In arty 
sue~ case, u~on the. said Highw'.ly Commission exercising· this .right and entering upon and 
takmg )and m advance of makmg · compensation therefor, it shall present a ,petition, artd 
pr?ceedmgs shall be had to fix the compensation to be paid to the owner, as provided in tl;te 
said act·*·* *;" · 

553 R. S. 20: 1-6. 
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place :fixed in the, order appointing them, · the condemnation commis-
sioners meet to view an , 1 ex~mine the property,. and to make a ''just 
and equitable appr:ais'em nt of tJi_e .value of the same, and an assess-
ment of the a:mount to be paid by the petitioner for, the land or other . I . . . . , 
property and damage [t ereto], as of the date of the :filing of the peti-

• , J • 

tion· and order thereon." ·54 After the co:imnissioners have made their. 
. . ' ,, )( . ' 

report, the court. allows such costs, fees and expenses of the commis-
sioners, ~:Jerks and other, persons performing any duti.es under the act 
as it thinks proper, and thes~ are to .be paid ~Y the petitioner.555 1' 

\ 

Either party may a peal from the award, in which case the con-
demnation is tried before a struck jury i~ the Ci~cuit Court.' The Jury 
assesses "the value .of the land or other property taken and the damages 
sustained.m56 Appeals fr m jury awards are to the Court of Errors and 
Appeals, but only on.poi t~ of law and not on the amount of the award, 

• I , 

This· statute, which, may have been suitable at the turn of th~ 
century, is outmoded, u scientific and entirely inadequate for pre§lent 
day needs. Its defects anle so patent )that the fa;ilure 'of the Legislature 
to ,enact a suitable l~w: in. its stead is incomprehensible .. Just how much 
this legisl!:!,tive inertia ha cost.the S.tate is a matter of conjecture. That 
the amount runs• into mf1 ny hundreds .of thousands of dollars is uni-
versally conceded by tho• e who have s.tudied the problem. Some have, 
even ventur.ed to place 't e :figure at a few million.. Excessive awards 
by commissions and. jurie~, a variety of expenses that must· be _incurred 
in specially preparing f9r c~mdemnation:, · and fees paid witnesses, at-
torneys, commissioners a. d jurors, make up J>art ,of this to'tal. 557 B.ut 

554 R. ,S. 20: 1-9. 
555R. S. 20:1-14. 
556 R. S. 20:1-16, 20 and 22. 

. \ . 

557 Ct., Princeton 'Survey re ort, 9p, cit., p. 198. In 1931 and 1932, the head of the 
Appraisal and Negotiations Division analyzed the total average ,cost per parcel (exclusive of. 
the price paid the owner) wher!settleiµent was by agreement, or where condemnatio.n had 
to be resor~e!1 to. In .both case , engiqeeting, mapping, appraisal and -negotiation expenses 
($121) an4 title and settlement c1 ·sts _(also $121) were,.of course, the .same. In the_ case of' 

, condemnations, .the avera.ge cost~was mere. ased .. by. $919. to a total of $1,164, re.pr;esentmg $122. 
for preparing th.e necessary dat , $192 for clerical, court and other, expenses, $190 for ap 0 , 

praisers' testimony in court, $2 0 for tria:l ·attorneys, and $165 for condemnation commis-
sioners. Ih case of an appeal to jury, the'extr_a expense increased beyond $919. New Jersey .( 

; S~ate -(iiphway Department Ah#ual Report; 1931, report of the Divi.sion of Appraisal and 
;Negot1at10ns, p. 81. The averag~ figures for 19.32 w.er.e $115 for app.raisals and n. egotiatio11s··• 
$139 for ,titles and sett)ements, rnd $590 extra-·•due to. condemnatio1J.. ($85 for preparation, 
$149 for clerical, court and other costs, $110 for court witnesses, $145 for attorneys; and 
$101 for commissioners). This r 1 duction was directly due to the efforts of the Division head, 
who had the full cooperation o the Highway Commission in that year. Annual Report 
1932, p. 96 . . A similar analysis i not readily available for i:ecent years. ' , 
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• one m~st also take into account the extra sums that the State has so 
often, paid in, the past to avoid additi~nal c~nde~nation co1;1ts, where 
the owners ,de:m,~nded high prices. because they knew· of the awards ~at 
might be obtained in condemnation proceedings. 558 .. • 

I • , ' ' ' • , • ' 

. UndJ~ the · Cqridemnation A.ct of ,1900, the only , qualification de-
ma:r;uled of the 'conimis1;1ioners is that 'they he "disihteres;ted, free-· 
holders." Those who have dealt with condemnation ~ominissiona have 
I . i· • • 

. all too oftei;i found· them anything but "disinterested.", Cofnmissioners 
have sho'7n favoritism, exhibited pr~J,1dices, and in ,some ca§!es. been 
openly ijntago:pistic to the State. 559 It must be r.emembered that· the · i 
members of' these commissions 'are themselves property owners, ·_and .in 
many c~ses .neighbors of the 'person ,owning the parcel to be. acquired ' 
. in coil.demnation; . Comniis~ioners are often int~r~sted i:i;i politics,\ H they. 
are not, · in fact~ leading actors on the political scene. Except wher~ a 
,realtQr sits. OJ'.I. the, commission; the members ~av:e po p~rticular: .~owl-

' edge ·of ,rear estat(;l values. Moreover, their determiii.ations are usuall;r 
colored, by the .fact that, the State is assumed to .. have a very l;trge and' 
deep purse. · , . 1 ' __ · · . · . ·. . . . . 

, . Condemnation ~ommissioners a're normally 'ad hdc .. bodie~ that m~et ' · · 
. to :fi':x: the compensation -for a single parcel, Jnake their report, and ills~ . 
b~nd. The, experieric~s pf other States with _adh.oc condelllnatiqn com-
missions have been just as unsatisfactory as New, ,Jersey's: A glaring 
defect in the :l,90Q act is _that t;h.e findings · of :the commissioners are 1i'ot · 
reviewed by the ,court: There, is ·no chec~ on . their tendtmcy to :over~ , 
'value property .. ·. 11 the, court ~ere required to, review theif findings and . 
confirm the award, the worst' aouses :rnight be' corrected to some ·exte:ri.t.511° · · 

•, • . I I ,' . I I - . • . .• 

• ' I • 

... 558 As has been: pointed out, the Highway Department . has 'in some degree been re-
sponsiole for. the ·cotlde'mna,tion award situation ,because of its.·improper use o.f the system 0f 
o~t~ide and "check" appraisals since 1933. ,. · · 

55~N~w Jersey State Highway, Department Annual Report, 1930, ·report of. the Division 
of Appraisal, and Negotiations, p. 10. The: head of the Division' reported that' "commissioners 

, openly antag~ni~tic }o the State _were, named and acted in case after ca!le even though their. 
awa:ds were notoriously excessive; There were.:• cases .where . attorneys .and agents repre-
senting .owners· of adjacent properties or of -properties in the immediate vicinity and openly 
antagonistic. to fair settlements, 4ave · acted as I condemnation commissioners. ' Realtors . who 
have, represented the owners and made appraisals · for them against the State have been . 
placed on ,co~deinnation commissions on the very cases in which· they acted as app,raisers for 
·the owners." · ' · · · - · · · 
· · ~6° Cf-~' Prin~etori: Survey ~eport, op. cit;,. p, 197, ~hich ,notes that "even with tha~ check. 
the commissioners are inclined to be prejudiced, they are· not sufficiently skilled fo apprais~ 
property themselves, and 'they fail to sift the evidence presented to them. This is the situa-

, tion even where one· commission liandles all the condemnations involved in an improvement.''. 
Jl. \ 

I ' 

'.) 

'I 
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. _ 1 The experience. of th, Highway Department in condemnation cases 
that have. been appealed to a jury has be.en somewhat better, but only 
in to the aw rds made by the condemnation comq:dssions. 562 

The jury award~ ,the~se es are greatly in e:x:cess · of the Department's. 
average appraisals which serve as a basfs for voluntary agre~ments with 
owners in over 80% of tbl cases. Juries, too, are inclined to favoritism 
and prejudice, ~nd their deliberations . are undqubtedly conditioned by 
the th~ught that th\'l Sta e is well able to pay the owner 'a price' better 

' , , \_' I • . I , 

th
anT::er:::i{

0
::r::; quJtion but that one ~fthe important ~actors )n 

bringing about excessiveT awards in condemnation is the fail~re of the 
1900 statute to, define ad1 quately the method for determining the just, 

, compensation that is to .,e paid. the .owner., This, has been pointed out''. 
repeatedly by those who have had to f~ce· condemnation commissions 
and juries, as well as by those who have /studied the operation· of the 
Condemnation Act. 563 T e lack of specific provisions in the law as to 
the factors which may roper~y be considered in arriving at a "just 
and equitable" appraise ent of the value of th~ property to, be taken· 
and the damage done tot e remainder, has deprNed commissioners and 
juries . of an accurate gui e in making their aw~rds. . 

Courts have declared that "just compe11sation" represents the' mar-
. I ' 

. k~t valu. e of the.· prop. ert~· .· where. the w.· ~.ole property is ,taken, and. the. 
· difference .petween the v lue of the entire property .and the value that 
remains ,when only a por fon thereof is taken. · Nevertheless, condemna-

- • I 1 . . \ . 

tion commissioners and · 'uries have found little difficulty. in awarding 
sums in excess of the m rket value of the entire property when only 
a portion of it was tak n, by considering :various technical items ~f 
theoretical. but non°exi~te. t· dainage a:nd totalling· them. Where builds 
ings were partly or even lightly involved, and the buildings could' and . 
actually were I moved ba k on the' remaining• propei:ty of .· the. owner, 

• - • • - I • 

. ', '· ' ' ' ',. . ' 

562 The_on!y a:vailable s,tatistip ari, th.ose for 1931 and 1932. In 1931,_ th~ averag~ of the . 
awards by Junes m 63 cases th[ were appealed was 163.21 % of the adiusted appraisals of 
the Department, as against an a erage of, 185.38% of the a~ards by 'commissioners. New 
Jersey State Highway Departme t Annual -Report, 1931, report of th,e Divisions of Appraisal 
and Negotiations; p. 80. In 1932,the average of the jury awards in 40 cases was 163.98% of 
the adjusted appraisals, comparqd to 192.47% for the. awards by commissioners. Annual 
Report, 1932, report of the Division of. Appraisal and.Negotiations, p. 94. : , • . · · 

\., , 5 ~3 See, for_ ~~ample, New Jersey State_ Ifighway Dep<!rtmeint Annual Report, 19jo, 
report of the D1v1s1on of Apprat al and negotiations, , p. 9; Prmceton Survey report, op. cit. p. 198. , . . . , , 
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,condemnation bodies have 'Often added· the fall value· of the· buildings 
to 'the value of the land taken in making·their award. Awards have 
reflected speculative. elements which\ had no rightful place ,in the con-
siderations of the condemnation commission or jury. ' On .the other 
hand, no weight has peen gi;en to special benefits that may haye been 
conferred', upon the remaining property because of · the highway im0 

provement. 
i . 

' One of the recommendation,s repeatedly made in · order to improve 
the position of the Highway Department in· corideinnation cases; was · 
phat the Department be given au,thority to proceed under chapter 295 
of the laws of 1920. .This act .is no longer available, having been re-
pealed in 1938.564 Under the 1920 act, a Justice of the Supreme Court, · 
sitting. without a jury, determined the amount of damages to be paid 

I . '_, , , 

. the owner after a full ltearing; He could, iri his discretion, appoint 
three commissioners to view the lands and advise him as to the dam:;i,ges 

. to, be assessed, and the commissioners we;e to pro1ceed under such direc~ 
tions and rules as were· fi:x;ed by him. The Justice was to review their 

. findings, but could accept, alter or reject them, and his :r,:eview could 
be made with· o~ without further hearings. His determination bf. the 
facts was conclusive, but an appeal could be taken to the Court. of 

1 Errors · and Appeals by writ 'of error on any question of law involveq 
in the proceedings.·. 

. . Although the 1920 act also , failed. td define "just compensation? 
· accurately, it provide~ a far better method of condemnation than the,1 

1900 statute. A single Supreme .Court Justice, impartial and trained 
ht th~Ja·w) with a.full knowledge of the elenients which might properly 

1 be considered in determining the. fair price to be paid to· owner, was 
far more li}fely to make an equitable award than a condemnation com-
mission ~.r jury. The court could, if it wanted to, appoint a condemna-, 
tion commission, but its findings were, not binding upon it. The statu-

. tory provision for a review by the Justice of the commission's award · 
would check any tendency on its part to over-".:alue property, andcon-
stitute an effective obstacle to favoritism. , The provision, that the 
court's' findings of fact were to be conclusive simplified the' procedure. 565 

. )· . 
564 P. L. 1920, c. 295, as amended by P. L. 1921, c. 180;• formerly R. S. _20:2-1 to 18. 

Repealed by P. L. 1938, c. 103. The suggestion that the State Highway Commission be • 
authorized to proceed under the 1920 act was made as early as, 1925. See the report of the 

, Office Engineer, New Jersey State Highway Department Ann'Ul(Jl Report, 1926, p. 38. The 
recommendation was reveated in subsequent reports. · 

565 Cf., Princeton Survey repo;t, op. cit. 1 pp. 196 and 202. · . ·. . . ' ' - ·_ . '· . \, ' 



Still anollier ~flt in fue O:::emnation Act of 1900 is llie fact 
that the value of thel property is to be fixed ::i,s of the time, of the 
filing of ,the, conden1-~ation petition. Accordi11gly,. wher:e the State· 
has entered . upon the,. property and actually started ,work,· qr even 

. ' compl.eted t.he. h. ighw. ay l.iim·. p. r. o.v~ment befo·r. e t.he fiJin.g of the p.etition, the 
/value of the property rt the time the petition is finally filed is :tn1;1-ch 
' greater thari' when pos ession was taken. I In many cases, the parcel in 

question may have pas ed through speculative hands~ .the price increas-
' ing with each exchan. e . of ownership. By the time the petition is 
. filed; the price may be many times more than the original value of the 
propertj. 566 ' , ' ' .' ' . 

One other deficiencrty of ,the 1900 .act should be mentioned. The .State 
. has, no authorit~ to co1 _P~l, the, owner to. m~ve his buildings and str°:c-
tur~s back. on his remammg lands. Counties' now have. that power m 
connection with :highw~y work. 567 There is :r;i.o reason why the State, as 
the sovereign, ~hould ~ft ha~e the power enjoyed by a subordinate divi-
sion of the government · I · · · 

A recommendation that might be made is that the Highway De-
par~ment seek legislati n amending the 1900 act ip. 9rder to eliminate• 
it,s defects and,to corre tits deficiencies.568 Besides setting up a stricter 
method.for selecting co. derrwation commissions and juries and provid-
ing for a· check upon. t eir deliberations, particularly through a cqurt · 
review of their findip,gs the a:rnendatory law should contain a definitioI;l 
of the "just cori1pensati n" to be paid the o,vne:r. The State should be 
empowered to compel t e owner to move buildings back on his remain-
ing lands. Qonsiderati n should also be given to chang~ng the provision 

. , ' ' -. ., . ' . . ' ' 

566 Under the' act. p.povidi g' for the acquisiti~n of real estate for highwa:y p~rposes by 
counties through County .High ay Right-of-Way. Commissions, the Board of Freeholders of 
the county .files a resolution th t it has passed providing for the proposed highway improve-
ment, accompanied by a. map f the improvement, with the Commission, and notices of the 
time and place. of the hearin by the Commission ;;tre mailed • to the owners, The award 

· made by the Commission .•is ased upo~ the condition · of the property at· the time' of the 
maiHng of the notices. R. 1S. 7: 16~57 and 60. ' · ' · - '' 

567 R. S. 27: 16-56, 60 and 61. 
, > . '... ·. ' ' ,, ' . ' ' _\ _,' ' . . / 

1 568 For recommendations .. s to 'the amendments to be ma.de, see New Jersey State High-
way D(!prartment AnnuQII Repo t, report of the Division of Appraisal and NegotiaHons, 1930, 
(pp. 14 to 22) ; 1931, (pp. _iqo to 104/setting out fhe draft of a bill amending the 1900 act, 
and pp.1.08 and 109; contamm a draft of an,act to amend the State Highway System Act 
'of 1927, P. L.1927, c. 319,); nd 1932 (pp. 114 to D.9, repeating the recommendations con-
tained in the, 1930 report). · 1 • 

I I \ 
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of the law regarding the. time to ,vhich the fixing of the yalue of the ( 
property should be referred. 

Rather than attempt to co:rrect the 190Q Condemnation AGt by . 
amendment-:-a procedure which would in the end invqlve a complete 
recast1ing of. that law-it is. preferable, that an eI1-tirely n.ew condemna-
tion act be sponsored by the Highway1 Department in the next session 

· of the Legislature and every effdrt made to effect its ·passage: As' the 
State agency most vitallyinterested in a condemnation procedure suited 
to present-day stan'.dards, and which will re.sult in the saying of State 
funds, the Department has every right to insist on the enactment o:i' such 
a law. It has been zealous about far less important matters in the past., 

It need ,hardly be said that the Legislature is not without a res 
sponsibility of its own. Having sat by :for so long without correcting 
a notoriously bad situation, its duty is to act on its own motion in the 
interests of the State withoti:t waiting fo~ainspiration from 1the Highway 

. Department. ' 

. . The. starting point · f.or. the proposed new legislatipn would he the 
setting up of a new condemnation machinery in place of the present 
unsatisfactory "aa hoc condemnation commissions and juries. As a re-
sult'or its study of the condemnation system under which the Highway 
Department operates, the Princeton Survey recommended the creation · 

. of a State C~ndemnation. Commission to handle all condemnations of 
property by the State:569 · This body ~as to be· quasi-judicial in characc 
ter, its members app9inted by the Qovernor for six-year terms on a . 
staggered basis. · Two members were to · h::J,v.e engineering training or · 
experiel}ce .Jn: land economics, and the third might preferably 'be ail., 
attorney. 

This Commission would hold public hearings, receive the testimo~y 
o{ both property owners and. the State, and make a record of the evi-
dence presented and of its award.' Jt would be ·authorized to view .all 
property and request the owners or the S,tate to present additional 
evidence. The Commission would hold its hearings in the ,county where · · 
the property was · located and keep its records iri its central office at 
Trenton. · 

569 Princeton Survey report, op. cit., pp, 199 and 200. 
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All. voluntary 11gr elllents negotiated by any State dep;:trtment, to-
gether ,with the eViden e 'on which the State'~ offers were based, would 

.haye to be submitted o the Commission for approval. before 'becoming 
effective, thus prov:idin an independent check on the pri~e agrel}d to be 
paid. · The Princet9:n urvey considered such supervision desirable and 
helpful, both froin the point of view of those who had negotiated the 
agreement and the ow er. Jt would forestall the defrauding of either . 
the 'state or the ignora t property owner. Moreover, it would give the 
·commission informati n regarding sales that' would ·te. very useful to it 

. " . ' 

in, making condemnati n awards in the' same neighb<:>rhood. 
'Appeals from the wards of the:'Commission would be to ,the Su~ 

preine 'court upon the record, and, not to a jury as at pre~ent. If the 
court held that the a ard-was not)egal, the case woul~ be sent' back 
for a rehearing by the Commission. . 

I 

This procedure,. a cording. to its proponents, would substantially. 
reduce the cost to the State of acquiring' property, The accumulated 
knowledge a11d skill of the 8tate Condemnation. Commission,,' and' its 
detached positiqn, wou* protect ow~er and State alike. . It was pointed , 
out that the Commissi9n co,uld • l'.eadily handle the" volume of work; the 
Highway Department tad never condemned mm;e than '100 parcels in 
any one year. at the v~ry peak o( the construction p~ogram. Several 
p.ar.cel. s. in the sam·e· lo~.::alitf and aJon. g the same r.ight-of-way could be · 
dealt with ,at one hearifg· The Princet,on Survey figured that expenses , 
under.the new arrangement would.be.considerably less tha'n those under. 
the . existing system. 570 . • · · ' , , . · 1 

The compensation to be paid the owner would I be clearly defined 

,· by statute. "W·h. en th .. ef:,entire pr. ope. r~y. i.s .. ·t.ak. en_ ~he co·m· p'ensa.tion sho .. uld ... 
be the market .value b fore. values m the region were affected by the 
imminence of the impr · vement: When par,t of a· parcel is taken com pen" . 
s.a!ion. _sJ10u.ld .be; the m~.rket··· v_ .. alue of .. the .entire 1pr. operty before it was 

· affected by the 1mpen4ing rmprovement, less the market value of the 
. remainder aftet the taking and improvement. The condemnation com- · 
mission ... should be spehfically a1.1thori.zed .to consider special .bene.fits 1 

• 

from, the improvement I in determining the total award.· The Ooinmis, 
sion .. should also be dir cted to consider the possibility of moving build~ 

' ' \ • •. , ,I,·' . _,._ ', , c, 

5fo Ibid., p. 201.. 
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ings 1::>1;1,ck on the lot, or of rec9nstructing them, and of continuing them·· 
in use'. Damage to buildings should not be• more than the sum of the 
cost of moving, the daina,ge through moving,. and the .. damage through 
a possibly less advantageous location." · 

It will b~ seep. that this plan meets many of the criticisms made 
of the 1900 Co~demnation Act. It provides a simple, direct procedui-e 
in condemnation, assures both :the State · ahd the owner of fair treat-
ment, and presents many features worthy of adoption. 

. In: its reply· to the Princeton Survey Report, the· Highway Commis-
sion 4ad no criticism to make of the 'plan except that it questioned 
whether . a single State·· Condemnation ·Commission would be able to; 
handle ·the volume of agreements and condemnation· ~ases presented· 
each year. It also doubted whether the· savings in administrative costs 
claimed ,for- the ·plan .. could be realized. 571 . The Highway Commission 
noted its own efforts of the year before to get the Legisla:ture to pass a 
comprehensive' and satisfactory condemnation act. 

' The bill thus refer;ed to, prepared by Chairman Scott of the High-
way Commission, has many excellent features. It has been reproduced 
in fu.ll in the Appendix .for ready reference. 572 It differed in several 
fundamental i:espects {rom the Princeton Survey recommendations· •in · 
.that: 

(1) The condemnation procedure pr?p~sed applieq. only to .the , 
State Highway Department. · 

-
(2) Seven. regional condemnation comm1ss10ns were proposed in-

stead of one for the entire State, The State was to be· divided into 
~even dist~icts of three counties. each:·. Upon petition· of the Highway 
Golllmission, the Supreme Court Justice holding the circuit in' or the 
Circuit Court Judge of the particular district, was to appoint a "Right 
9f Way Board" for the-district consisting of three "reputable, fair, dis-
.creet and impartial freeholders," residents of the district, with no more 
than one member from each county. Each member was to serve until 
December 31st following his appointment, 1:tnd might be reappointed by 
the court ?n formal request of the Highway Commission, or anotAer 

' ( . 

~71 S~atement by the Highway Commissio1k on the Princeton Report, op. cit. 
572 See Appendix C. ' 
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appointed in his place on petition of -the Commission. Any :m'ember . 
could likewise be remo ed on petition of the Commission. C01µpensa-
tion was to be at the r 'te of $50 a day. . . . 

,· 
( 3) Appeal from t e award :of a Right ,of Way, Board was_ to be 

to the Circuit Court of t.he county ,ihere the. land was 1located. ·. The 
· court would then direc that a trial be held before a struck jury. 

( 4) No provision as made for the submission of vohintary agree-
ments to the Right of Way Board for approval. , , 

Ther~ is room for t real difference of opinion as to whether there 
ought to be ori.e State-wide. condemnation commission or several regional 

. b·. oards ... It is felt .. t.hat ]?-rincet. on S,urv.eyproposa.lfa the _bett.er. o.ne. 
Whatever features are E1ssmg from the .proposal can readily be sup-

.· plied from the 1931 b n prepared by. the Highway . Commission and 
other ·s01n·ces. · , 

It is therefore rec mniended that 'the new condemnation act pro-
vide for ,a single State dond~mnation Commission of three meml;lers 
having fun quasi-judici) powers, whJch will handle all condemnation .. 
of property by State a enci()S. The members will be appointed on a 
non-par,tisan and non-g ographical basis by the Governor for terms of 
six years, so arranged t. at not more than one vacancy·will occur every 
two years. Compensadon, shall be on .an adequate and. annu.al basis. 
The Governor shall hate the power to remove any member for cause, 
after . hearing,· either mi his own motion, or on petition of any State 
agency. , It is1 suggeste . that the personnel of the CommisSion consist 
of a licensed erigine~r, a coupsellor-at-law and a person with a wide 
experience in lanq. eco omics. The State ·Condemnation Commission 
will have its records ·• nd · office at Tr~nton, and be given enough . · 
clerical . help fo~ the p ompt expedition of its business. · . 

The Commission sh 11 make awards for an property taken or dam- . 
aged by the State in ex rcising its power of entl,nent domain. It shall 

. hold public hearings in'. I the county where the., property is located; and 
have\ the power' to adniinister oaths· to witnesses, and to compel the 
attendance of witnesses and the production of papers, docu~ents a~d 
records by subpoena. t shall make and preserve a rec.ord of. the evi-
dence presented and of. i . s it ward. The agreement of two members shall . 
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' be required for a decision. The Commission shall , have the :right. to 
view. the property and request eith~r, party to present: additional evi-
dence. To cons.erve the time spent in hearings, the State and the owner 
shall be required to present briefs prior to the date of hearing, setting 
forth their respective claims. and supporting data. All parcels in the 
same locality and on the same route shall be dealt with in onJ hearing.· 
Appeals from. the awards· of the Commission shall be to the S.upreme 
Court, and that CQurt shall· re;iew all questions of law and fact. 

All voluntary settlements, together with the evidence upon which · 
the· State's otfers are basJd, shall be submitted to. the Commission before 
'becoming effective. · , · · · · 

The new legislation should include the following provisipns, among 
others :573 · • 

1. · The State ,agency shall adopt a resplution, stating the location 
and char'actei; of the improvement proposed· to be made, and the. real 
estate to be then taken therefor, sufficiently ·.described to identify. the 
land of each owner to be taken, and approving themap which shaJl ~c:-
company the resolution and directing that the real estate shown in. de- . 
tail thereon be acquired. The resolution an.d map shall be filed witll;out 
delay in the office . of the County Clerk in the county or counties where, 
the lands are located. Public notice shall be given by posting signs 
conspicuously along the highway or by puplication, as well as by written 
notice to the,owners and occupants of the property at leastt\venty days 
before taking possession, of the intention of the State agency to take 
possession of the property and to make the improvement. The filing 
of the resolution and map, and the recording thereof ~s a li~ pendens, 

, · shall constitute a notice of the. pendem1y of the proceedings to acquire 
the ·1ands ~hown on the map, and shall be good .and sufficient notice to 
all p~rsons, sUbsequentJy acquiring any interest i:q. · the property. ', 

2. Where agreements cannot be reached at the amounts deter-
mined b~ the State agency,· or satisfactory title can:q.ot be .acquired, .ft 
shall refer tli.e matter to the State Condemnation Commission, request-
ing a hearingJ within sixty days .. Upon·receipt of the, notice of the 

573 These are derived from the act proposed by the Scott Commission in 1931 (Appendix 
C), and proposals made by the head of Appraisal, and Negotiations Bureau in his annual 
reports (see footnote .568). · · · 

f 
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time and place of heari, g, -the agency -sha.H file. a copy of. the r~solution · 
- and map with the Sta e Condemnation Commission, _ showing the im-
provement and all the p operties on ~liich agreemeiit-s have been reached 
and the amounts -agree , tQ be paid for -each ; as well as :the properties 
on · wp.ich agreements h~ve not been reached, the date possession was 
taken, a_ description of ~ach of these parcels with such additional rights 
and interests as it ma ' be necessary to acquire, and the names and 
~ddresses, if known, of the owner or ?wners and of au other persons _ 
having an interest ther in. The agency shall also se_rve notice on each 
party in interest, at le st fift(:)en days b~fore the hearing, either per-
sonally or by leaving t e. same at his Tesidence, if lµlown, or if it is 
unknown or out of the tate, by at least one publication in a n,ewsp~per 
publ:i.s_ he_d in the _count~ w_l ~e_r_e th~_ Iand,s are locat~d, stat~ng that th-·e 
_ State Condemnation c~knuss10n will meet at the time and place spec1-

1 - - - -

:fled to hear testimpny a· to the amo-qnt to be awarded for the taldng of 
the lands and premises nd interests therein. __ Proof _of service of such 
notice.shall be provided_ at the.hearing. 

' -
3. The Co)Jlmissio , shall view the ground a:tid e~amine the brief~ 

submitted before the he[),ring, and at the time and 1 place fixed, hear the 
, test_ imony_ o_.-f the_ - pa--rti-e~ and_ m_'_ -ake its_,- awar_ d -in_ the-_ fo-rm __ - -of _a- _repor_ t 
for each parcel of land,\ except that more than one parcel may be in"" 

, eluded where the owner hip is, the sanie. It shall award fair and just 
compensation, after tak ng into -consideration the elements specifically -
mentioned -in the foHo ing paragraph. _ Value and damages · shall 
fixed as of the time of _ he adoption df the resolution under which the 
State agency determine to make the improvement, and/or acquire' the 

p-ro-_perty. w_ he_ re prio·rtpo __ -ss-es ___ s1_· __ 0_~- was __ tak-en_.' _the: v __ alue_ a-ud' da1? __ ages shall be fixed as of the - ate of takmg possession. The award shall con- _ 
\ stitute the whole sum to be paid for ea.ch parcel of land, and no attempt 

shall be made to apport 'on or distribute it among the various interests 
inyolved. · 

) 

4, In awarding f ir and_ just compensation_ for the lands 1 .al!-d · 
interests ' acquired, the Conimi_ssion shall give fvll consider~tidn to 
the·:following factors: _ - - - _ , 

(a) 'J'b_e v+, of theiand or other prope~y- to be to]<en. 
(b) The da ages, 1f any, to the land remammg by_ reason 

of the taking. - -

- \ 

1 '_ 
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( C) Thepurpose for which the land is to be taken. 
(d) The special benefits, if any, conferred upon the remain-

ing land by reason of the· improvement; provided, however, that 
_ the allowance for such benefits shall in no event exceed the 
. value of the land o~ other propl,erty taken and .the damages, 

. ( e) When the land was acquired, and whether the land. was ·· 
acquired by the owner or a building erected thereon, subsequent 
to the adoption of_ th(l map referred to abovl:l, or the notice given 
.to the ownh of the intention to acquire the property and make 
the improvement, or the taking, of possession by the S.tate., 
'Wher_e. it. can be clearly shown· that the land was. acquired 
specificaHy fo:r sale to the State at an expected profit; or for 
the purpose of profiteering, the Commission shall,have 'the right 
to base its award upon the fair market value previous to such 
purchase, providing it is not in excess.of the valu~ at the time 
of the adoption · of the resolution, or,. in cases .· where prior 
possession was taken, the value at the time the State took 
possession.574 • 

.·· · · (f) The removal of building13 6r other obstructions ~holly 
or partly. on the land to be_ acqu:i'red, and the relocation thereof 

· on the remaining land of t,he · owner. Where such removal is 
practical. itnd economical, the cost of removal and the resultant 
d!:1,mage shall be .taken intQ consideration 'instead -of the full 

, value of. the buildings or· improvements, where the .. cost and· 
damage is less tl1,an such full value. 

(g )· Speculative elements shall be discounted a:s · far as 
practicable. 

· 5. Awards shall bear interest from· the date the_ State took 
possession of the land. ·. 

• J - • • 

6. In the case of an improvement by the State Highway Depart-
ment involving only a change in the elevation of a curb legally and 
duly established by the: proper authority . havfog jurisdiction along 
the existing road or street, and no land is requfred to be taken from 

. ' . I . . . 
a,butting owners, the damage, 1f any, to abutting property ,because 
of the chaµge in th_e estaqlished grade shall constitute a taking of 

574 A favorite device in the past has been for speculators, 'as soon _as they heard of the. 
possible improvement or construction of a route, .to make· successive "sales" of the .p'roperty 
that would be needed for . such improyement, at irtcreasing prices. Another practice was to 

· subdivide a large tract into lots in order to be in a position to demand subdivision prices 
from the State., · 
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an interest in laiid, an owners thereof may be co~pensated under 
, the act for their reasona le damage. Where no curb, grade has previ-
. ously 'been established, he Highway Oom'missioner shall be the' sole 
j~dge as. to the justice 

1
of a11-y claim for damage due e:xcclusiv~ly· ,to 

t!J.e cha:o.ge of grad,e. where no Jand or eal')emeii.t is taken, and may, 
in his discretion, allow [such damages as he 'considerl') fair and just. 

,' I . 'I I , I ·,. ... 

7. •No taxes or as·s ssments shall. be levied· against the lands .to 1 

be· acquired by the Sta e agency as shown on the 'map' refenred to 
above, after a copy of he map and of the resolution declaring , the 
.intention to· make the i provement has, been filed with the board. of 
assessors in each munici ality of the county affected by the improve-
ment, provided the map and resolution are filed before ·October 1st 
in each year; unless th State agency abandons. the proceedings to 
acquire the land or a~r part thereof. and so notifies the board of 
asse~sors in writing .. T1e. validity of taxes ?r assessments leyied for 

· the current year in whi<rh the map and resolution are filed, an.d,.the 
· collection of such taxes I or assessments for that year, . shall not be 

affected. . However, · pro~er,des acquired or taken and , sho,vn on the 
map.and· in. the resolution,· shall not b~ subject to sale for delinquent· 

· taxes, and. the. officials , f the municipality in which the . lands are · 
located. may be required to furnish a release to the State .from all 
taxes ,and assessments, t e release to cover that portion of the· prop~ 
erty to be t~en' by the State, upon tender of the proper proportion 

. . . / \ 

of the· taxes or assessme · ts. 575 · 

Right ~f Way' Engin~er ng, and Mapping: 

Reference has alreadt1 · been made · to 'the right-of-way engineering 
and mapping work · carri d on by the Real Estate Division prior to 

.1933, when it was 'know as the Division of Appraisal and Negotia-
tions, and now transferrtd -to the Survey and Plans Bureau in the 
O~nstruction Divisiort. 576 It· has been suggested th~t all this. work 
be transferred back to he Real Estate Division. , A study of the 
suggestion leads t6 the ctnclusion that some of the functions should 
pe rei,ntegrated into the roposed Land and Legal Bureau. · · · , . 

· •. ; 575 Cf., the r~co~mendation_s .· ade. ,by. the 1 head of the 1 Division ~£ ~pprars~l and Nego~., . 
tlatlons to the tl1ghway Comm1ss on, January 16, 1932, New Jersey State Highwa,y Depart--
ment Annual Report, 1931, report of 'the Division,' Ji; ,98. • · · 

I . . ,, I ( '-

5,76 See p. 298, supra. 

j 
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.· Since right-of-way surveys are so very closely .tied up with the' 
preparation of the construction plans, they should remain in the Sur-
vey and Plans Bureau. · { This Bureau will b.e part of the Constr.uction 
Bureau in the proposed plan of reorga~1ization.) , So should the prepa-
ration of the original real estate maps (general property key maps,· 
general entire tract: maps, and individual prop~tty maps). for negoti~-

. tion and condemnation purposes. Field and engineering investigations 
relating; to right-of-"\Vay acquisition and to. C?mplaints involving right-
of-way matters should also be continued in that Bur~au, cooperating, 
ivith the Land and Legal Bureau. 

The work of the Land and Legal Bureau will, for the most part, 
be concerned .with property and property rights, and all things relat0 

ing thereto. The Bureau can and should; therefore, carry out certain 
duties leading up to the making of the surveys a\1d plans in the Con-
struction Bureau. It should' be responsible for all preliminary inves-
tigations and repbrts of ownerships and values, making such informa-
tion a,vailable to the Construction Bureau for the preparation of plans 
and the determination -of the most economical location . of the route. 
These investigations will se:rve as a baE!iS for. the Land and. Legal 
Bureau's own preliminary; appraisals and estim1:ttes, final appraisals 
· an·d condemnation testimony. The ,Bureaµ will also · coordinate its op-
erations with the Constructio:rt Bureau in the .location of property lines , , 
and the investigation of existing road widths an9- road records. The · 
head of the. Land and Legal Bureau will collaborate with the survey 
and plan engineers in determining the most ecqnomical alternate loca-
tions of highways, and with the construction engineers during construc-
tion work in.sofar as adjacent propertfos may be affected nr damaged. 

' . . r • . • 

The Land and Legal Bureau· will further coop~rate with the Con-· 
struction Bureau in completing and checking .the general· property key 

. maps, general entire tract maps and 'individual property maps.· It 
. . . ' ' \ . 

will secure such maps · and da,ta as . may , be . required preliminary to 
and in the making, of appraisals arid the conduct of negotiations, and 
in condemnation· proceedings. . It will prepare the descriptions, agree~ 
ments and other documents useq in .or incident to its negotiations for 
tp.e acquisition of property. 

· Old road records . and ~aps, formerly 'the responsibility of the 
.. Division of Appraisal and Negotiations, are now handled by one pf 
, the Resident Highway Engineers in the Survey and Plans Bureau, . 
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assisted by a •Senior D aftsman.577 Essentially, this work involves a 
search of rthe. records i. th,e county court· houses around the · State .. 
The title searchers· conn·• cted with the Title Bureau work in these 'rec-
ord offices and are ther fore in a position to help in completing the 
old road records · and . m ps pi'oject. · Since· the Title Bureau will be-
come part of the Land rid Legal Bureau in the proposed reorganiza-
tion, this Bureau should take over the project and bring it to a prompt. 
conclusioll. · · · 

' •• • I 

. The '1consolidation f real estate plans" project should likewise ·be, 
brought back into .the Lind and, Lega,l Bureau. · The Special Engineer 
in charge ·of this work i1 supposed to collect the blueprints of the con-
struction. key plan, construction plan-profile sheets, and the general 
property key maps, f'or e ch ro11te:578 · .The project would be a useful one 

-if he had a group of dra tsmen to help do the job. No assistants have 
• been assigned to him. 

. . 
. A better project, b t one which was stopped soon a.fter it was 

begun by the Special E gi:neer, was' the cop.solidation of the files of 
· the . Real Estate Divisio , Title Bureau. and . the rest 'of 'the Legal Di-
vision. relating to each route and section. This should be rees.tab-

. lished in the Land .and Legal Bureau .. Such a consolidation. ,would , 
be of rea,l value to the1 epartirient. When completed it would show 

. I ,. ' ! ' . , / · l _ 

the status o. f all right-04-way and. re3:l. estate acquire\!, owned or sold 
: by the H,ighway Depart ent. . . . · .. 

. ~. . . - . 

Disp~sal of Excess _Real Estate: 

The :Land and Legal Bureau would be responsible for the. disposal 
of all excess parcels of land no lon_ger · required by the Department, 
as well as the sale and emoval . of buildings on property' acquired· for 
highway purposes. 578a 

Competitive bids fo the removal of buildi11gs and improYements < 
,vorild be secured and thl. award made to the' lowest responsible bidder. 

- . 5; 7 See p. !8, supr~. The . r~ of colle~ting and cla~sifying old road record data and 
. returns began m 1925. New Jer,sey State Highway Department Annual Report, 1926, report · 

.. of the Qffi.ce··· E. ng.ineer, p. 37 .... ·;;he work p.rogressed ·slowly, as shown by su_bsequ.ent ~epo•. rt.s. 
578•See p. 66 and footnote 53 , p. 298, supra. , · · . ...__ . , . : 
57sa See p. 40, par. 27, supra for the power of Commissioner to dispose of property not 

needed for State highways. . 
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The Bureau w~uld appraise an·· excess parcels of land I as. well· as build-. 
ings. that are to be sold. After advertising and the receipt of bids, 
the head of the Bureau would re~omniend that the award be made by 

\ -. - / - ' . 

the Commissioner, to the lowest responsible bidder. · · 

Right-of-W a~ Widths: 
. ' ' 

New Jersey does not place a maximum limit on right-of-way widths 
o:i;i either the State Highway · System or the secondary system. This · 
is in accord ·with the practice of most States.579 Available money, the. 
terrain through which the road will be . constructed, the type of road., 
based on ·vol.ume of. traffic,· and. many other factors, make it ne~essary 
that. no maximum ·width· be established. 

· The Department w;as either overly cautious or short-sighted in its 
right-of-way acquisition policy when building so~e bf the main routes 
in the 1920's. The result. has been that time and again it has liad to · 
go back and . buy up extra width at greatly· increased prices-values 
which the· Dep~rtment i~self created in making the ,original' improve-
ment. 

Ther.e was no lack of warning. The need of anticipating future 
requirements and buying wider rights-of-way was pointed out repeat- ' 
edly by some me:n;ibers of the engineering staff. The 1926 report of 
the Office Engineer i_n charge of acquisitions makes the :first reference 
to this matter. He recommended that consideration be given to acquir-
ing 80 to 100-foot rights-of-way on the more heavily travelled route's.58q 
The Department began to buy. 75 to so~foot widths on a rather limited 
sca,le in 1927, and. by 19,28 had arrived at the point of using .an. 80-foot 

· width as ti standard. A 10Q•-fbot right-of-waY wal!l acquired on Routes 
.25 .and 26 (Trenton-New Brunswick-Newark) .581 · · 

I ' • \ , ' 

579 "A report oh a N'ation-~ide Questionnaire Surve; of ~ight-of~ Way .Experience. and 
'Procedure/' 'Sta.'te Highway Board of Georgia (Atlanta, 1940), mimeo. Of the\44 States 

reporting, 25 set no maximum 'width. The others reported as follows.: 100. feet (2),, 150 feet . 
(2), 200 feet (6), 300 feet·(2); 400 feet (4) and 500 feet (3). The minimum width most 
commonly fixed for primary roads in other States is 100 feet (19' States). · · 

. ·. ~80 New lersey' State Highway Departm,ent Annual- Report, 1926, report of the .Office 
Engmeer, p. 38. · · · • · 

581 Oiie of the chief engineers of _the Construction Division was of . the opinion that no 
more than a 66-£9ot right-of-way was necessary ori this important th~ough highway: 
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The 1928 report of . he . Offi,ce Engineer stated that "~ight-of~way; 
width~ of. eighty feet o any State . High,vays are not too. wide" ._582 · 

The· report reproduces a rather remarka,ble. chart prepared and recom~ 
mended py 'the ~ame en ·neer and which he had included in his 1~27 
report. 5811 ,This shows t ical cross sections of roads~a si;andard 40, 
foot paved widthon a 60 or .66-foot ex~stirig rightiof~way, and a 56-foot 
width on' ah 80-foot rig t-of~way. ; It also shoved cross-sections for 
"special'' 100 and 120-f~o rights~of·way 1'to be 1+sed o:n heavily traveled 
main highways and in. etropolitan •districts where feasible". T~es~ 
are' divid.ed higWW<llJJs wi' h a 10~ftoot oenter. isl(JIYl,d ,and -30-foot paved 

' ' widths on ~ith~r 'side; ' . . .· ·. ' ' . . I - ' / ' '. ', •• ' \ 

By 1930 the Depart ent had b_egun· to ',rea,;li-ze the importance of· 
acquiring suffici(;lrit' 'widt ·s for· future developments. . Eighty feet was .. 

':the,. rtu,nimum· to qe ed,, b'1,t· 100 and 12'o;foot widths were .not · . 
coinmon;5841 , • 

The past decade has. evealed the mistake's of. the preceding period. 
Impo:rrtant :i;-outes, · built o ly a; fe:w . years. before,. were1 found to be i_n~' 
capable of accommodatin . the in¢reasing volume of traffic traveling to 
~hore _points and between. the larger -center1::1 of population. The _work 
of widening'tliese highwa s and, in. many cases, of converting _them fnto, 
dual highways began. T e·improvements were·c~stly;' . ' 

,_By the end. of 194 there were- 246.'1 :rii'nes or''du~ (divided) 
. highways, 2.8 miles Qf s· -l~ne undi'vid~d. ·highways, ·and 3.3 miles of ... 

< ' • ',• •• ' - \ • ' ' • 

. five-lane highways, on th. St~te systemJ85 Highway Department plans -

582 New Jer$ey ·State Highw 'Y Department Annual Report, 1928; reporf of the Offii;e 
·Engineer, p. 62 "and 63. . · . , • · ' , , · 

583 N¢w 1 ersey State High · y Department ,Annual Report, 1927, report of' the Office 
Engineer, f 55 (cha~_t)'. . . , · _ . , ,( . ' · .. · , · \ · . . · 

· 584 Nation~ffostitute:of Publ c Admin1stra,tion- ~eport, qp. cit., 'pp. 285 ~nd 286 .. 

• . 5~5 s o~'rc~; Ne: Jersey Stat~ Highway Department. ,Ther~ 'are' 504.3 miles of multi~lane 
Highways pn the State Highway System, the balance being made up of 85.7 miles of' four-, 
lane and 166.4 miles of thr~e-lane highways .. • These figures are based on actual travel •lanei;, · 
regardless of width of. pavement., Within die three~lane category, there· is · a large amount 
of 40-foot pavemel},t which is n iivailable for •four traffic lanes due to parking, agverse 
grades, or sharp curvatures. Th re is also a large amount o.f 30- and 40-.foot pavement 'on 
thei two-lane roads which is not a ailable for mor:e thall two traffic lanes for.the same reason. 

The United States. Public· R ads Administration has fixed 'Z7 fe~t as the width ~£ a 
I · three~lane pavement. Pavement idths of 2'7 feet and upwards on the New Jersey State 

Highway System total i697.4 miles ,_, , · 
\ 1 ,' I • 

,' I 

'I 

'I 

I, 

'/ 
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' show that .500 miles of highway on the State system are in need of 
dualization, · the estimated cost being $103,150,000.586 
/ ' ' \ , . 

Widening and du.alization of existing State highways, and tlie 
planning of pr9posed highways on an adequate ~ight-of-way width, is' 
being conducted oil, a scientific basi.s throilgh the use of traffic· studies 
and traffic counts. It is unlikely that the construction engineers will 
repeat · the mistakes of . the ear lier period. Rebuildiµg a large .. part .. 
of an existing sys1em has beert an expensive ,but unforgettabl~. less~:m . 

. The present status of right-of-way widths on the St.ate 'system . is 
,shown by the following figures :587 · 

\'. 
Right-of-Way Widths. · 

Width Miles W'id~h .. Miles 

33' · 3.5 110'. 7.5 
50' 93.1 120' 245.5 

. 60' 28.0 
I 

130' 27.8 
·66' 570.6 135' 2.0 
70' . 3.6 • 140' 6.0 
75' •r 22.3 150' 6.3 
80' · 305.5' 160' 17.4 
90' 35.7 180'. 6.2 

100' 113.0 250' 7.6 

Of the 1501.6 miles of State highway include(]. in this ,tabulation, 
1062.3 miles i (70:75%) have a right-of-way ~vidth 1ess than 100 feet, 
the most common widths being.66 feet. (38.01%) and 80 feet (20.34%); 
and 439.3 miles have a· width of :1,.00 feet or. more, the most coinmo~ 

- ,, • . I , • ' 

.· 586 Ne~ Jersey State fj:ighw~y Department chart, "Status of Needed Improvement, as of 
January J, 1942." 

587 Source; New Jersey State Highway Department. The mileages .do not include bridges. 
Some parts of the system· that were built by counties and municipalities, and which are un0 . 

classified ,because their· exact width is not known, are also bmitted from the tabulafion; • 

. I 
I 

r .• 



of th~se widths being 10 feet (7.'5,2%) and 120 feet (16;34%), The 
largest widths were acq ired during the past dec&,de. 

' \,. , 

The right~of-way w· dth to be acquired on any primary road 
should, of ,course, be. est blished pn a sound engineering ·and· highway· 

- planning basis. Some uthorities. have suggested the . advisability of · 
buying up r:ight-of-way here future widening is c.onsidered necessary, 

. alt~ough it is not ,Plannf1 d to proceed with the improvement at ?nee. 
This . policy h~s its obv ous limitation:s. It may be pursued wher.e 
th.e real. esta. te market ·s .. favo_rable and····. hig·h· .. er prices ·1.·n. the .future 

. are indicated. Howeve , extreme caution must be exercised. . The 
State must not tie up i:s funds for too long a, time or the carrying 
char,ges on the. investme:d.t will exGeed the anticipated savings. · There 
is, moreover,· the bothe,riome question of mainte,nance. One prop?sal 
made in the past was th t the Highway Department be authorized to 
make agreements with .. he owner~ of adjacent property to continue 
to use 'the unneeded p·o tion of the right-of-way for agriculture ::i,nd 

. other purposes which d!b · not involve the erection of structures.5873 

Roadside Control: · 

The problem of ro dside control has bee11 with . the Highway 
Department · since the . i rst important routes· on the · State system · 
were · built twenty year · ago. At first merely vexing, the problem 
became increasingly seri us with each passing year; It has now taken · · 

· on challenging proporti s, 

. The opening of a ne route is-the signal for ·a concerted rush to 
establish gasoline service stations, roadside stands, restaurants, ap.d a. 
hundred and one other b siness uses along the margin ofthe highway. 588 

Vehicles turningc in at usiness establishments or stopping on the 
shoulder of the road, and hen. eventually returning into the main stream. 
of traffic, reduce the cap city and: safety of tlie main highways. , 

,587a Prindeton Survey rep~rt, op. 'cit., p, 203 .. The suggestion thrown out by the Survey 
· report that rightcof-way needed or future widening might possibly be purchased inadvance 

of actual use was rejected by t e Highway Commission. Stateinent,,by the State Highway 
Commission on the Princeton Re ort, op. cit. This happened in•1933, when real estate prices 
were very low and many miles f · the State system had to be widened. 

' .~ ' ., , ' ' r 

588 Until the. statute taxing ill boards . and licensing outdoor advertising was passed in 
1930. (R. S. 54:40-1 to 19), tr nk highways were being turned· into billboard boulevards. 
Sin_te the statute. exempts signs built on business premises, the situ;;ttion is not yet u11def 
entire co11trol. . ' · · 

) 
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Similarly,· ~ocal streets [J,nd .roads crossing maJor arteries bring 
defay, danger and traffic lights in tlieir wake. Subdivisions, spring up 
~Hong important routes and result }n. still more street intersections. 
The g~neral .result is that a route like the one from the Holland Tun-/ 

· nel to Trenton-froll). the Newark Airport soµthward-intended as a 
safe express highway, "no longer deserv:es to · be called either '.express' 
or 'safe'." 589 Route 4, which provides tlie westerly approach to the•• 
.George Washington BD~dge; Route 2J, leading northw'esterly from the 
/metropolitan area to New York State, and Route 29, leading south-
westerly from Newark, are among the outstanding "examples of mod-
ern hig:\lways whose capacity and safety have been reduced by what 
have b~en termed the "shoestring" developments that have sprung up 
'along the, lin~ of travel. The situation' is particularly bad at traffic 
circles. These circles, -which were intended to facilitate the prom.pt 
flow of traffic at important intersections ap.d to promote safety, are 
magnets that ~ttract ahost of gasoline stations, restaur,ants and _other 
enterprises. 589" . 

• I , 

In the case of 9ertain highways, the roadside conditio'n i~ so bad 
that the only possible so!ution is for the Sta1te to duplicate the~e expen-
sive facilities by the construction of parallel routes on more 'modern 
lines. This is a simple but costly' procedure. 11:{uch more difficult is 
the finding of some effective way to _deal with existing highways that · 
have afready. been spoiled 9r are subject_ to being~blighted. 

·The problem of. roadside control was recognized at an early date~. 
Although many suggestions were made looking toward at least a partial 
solution, very little was done .abo~t the matter. Thl!,s, one Department 
offi?ial recommended in 192,6 that legislation be passed giving the High-

. way Commission authority to regulate buildings and structures within 
a reasonable distance from ~he graded width lines of the State high~ 
ways, the width on each side of these Jines "to vary from a minimum of 
ten or fifteen. feet to provide side,valk ~pace, to a possible ma,ximum of 
fifty feet. It may be that such laws, if passed, could be sustained ynder 

, 589 "How Municipalities Can Aid in Roadside Control' ~long State. Highways," published 
by thf High.ways and Parkways Committee· of the New Jersey State Chamber of Commerce 

· (Newark, 1940), p. 3. 
589• .See, New Jersey Stq,,te Highway Department Annual ·Report, 1940, report of the Main° 

tehance Division,. where the Superintendent of Maintenance recommended that ,on future traf-
fic circles rights-of-way: be acquired with the special provision that there be ,no access from 
abutting properties. See, also, h,is annual report for 1939, in which he notes the deterioration 
in the appearance of highways because of roadside stands, gasoline stations; ~tc. The fack'of 
clear-cut and readily'enforceable laws to prevent highway encroachments and control roadside 
developments, stood in the way of effective.action by the rMaintenance'Division. 



f 

. ,1 ·344 

·the ·police powers of th:. :State".590 . In 1927,' the same official. proposed 
that if such legislation 'was nqt feasible, an effort be made to get ·the 
various municipa,iities a ong the respectiV:e1 routes to pass, building ordi-
nances fixing the b:uildi g limits along State: highways running through 

. them. (A plan attache to his annual report showed probableuses and 

dim. ens.·ion.· .s, o.f va. rious·4.·.idths of State hi.ghw. a. ys and the ·building Jine. s . 
to be used. 591 ) A si 'lar _recommendation was made .in •subsequent · 

· years. 592 · · . • · · · · · ·. · • •. . ·. ··. 
' ' I • ) ' , ' 

· , . The Princeton .Sur.iey report likewise ~ecoinmended the establish-
in. g. of building 'Hnes_· to ~ont.'.rol new co. n. struct. io. n within . the limits of· 
future right-of-way wh: re it w'as evident, that greater widths ,would 

· · · . . . I . . I . · . , , be nec~ssary; It argue i that this did not amount .to an appropriat10n 
of property requiring p YI/left to the' owner ... It was: pqinted out that 

,· "The Legislature ,has a ready conferred this power to protect mapped 
streets upon New Jers y municipaFties. There is :q.o reason why it 
should be Jess with the tate as. a whole". 593 

;!'here is, a forwar Jooking suggestion thrown out in passing in 
the pag~s of the Abell · ommission report. It spoke of trunk highway 

· improveirients bjeing pla · ned in such a manner that ma:i;ginal highways 
. could be Pl'.ovided, 1 se a:rate.d from the main 'highways , by planted 
areas.594 

Some of the metho s which might be used in _New Jersey to effect 
roadside control. t_hrou 

1
h the cooperrution ?f munictpalities and coun-

ties are described by Harold. M. Lewis in a study prepared for the ' 
Highways and P~rkway Committee of'· the :New Jersey , State, Chamber 
of • C<immerce. 595 These methods are· summarized here : 

590 New Jersey Sta,te Hig way Departnient Annual Report, 1926, report of the 0ffic,e 
Engineer, p. 38. · ( 

591 N~w Jersey State Hig way, Dep,ar/ment Annual Rep.art,, 1927, report of the Office 
Engineer, ·P, 8, and ch'art follo ing. 

' 592 See, for example, New ersJy State Highway Department Annual Report, 1931, report 
of ,the Division of Appraisal al).d Nfgotiations, p. 98. · The head of the Division also recom-
mended legislation 'providing £~·1 r ' control by the State of · the issuance of permits by. local . 
'~u~.icipalities · to individ. uals., co. porations, etc., fqr. c .. ·on. s. tiudion. within prop9sed right-of-way . 

, hm1ts after surveys had been ade and plans apl)roved' by the Highway Commission. He 
· , further recommended legislati0rt prohibiting municipalities from approving plans for de-,• 
· velopmen~ or subdivision of tricts' over which highways were laid out, without the consent 
of the Highway Commission. , he power of the State to· do this has been questioned. , , , 

59.3 Op. cit., pp, 202 and 20 . · 
594 Op. cit., p. 286. 
i;95 "How Munid1>alities Ca Aid in Roadside Contr9l along State Highways," op. cit •. 

, I 
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1. 'Cooperation by municipalities under 'the zoning power given 
them by st,attite.596 Where zoning ordinances and maps exist,, they 
should_ be re.-examined "to bring , the ~xtent Qf business zones, into 

. reason,able conformity with what their requirements are likely to be 
within the :next few years, and to .exa:mine particularly the distribu- • 
tion of 'these zones along the main highways;'. Such business zones, 
''should be concentrated at strategic points, and ~ven at such points 
should b(:! designed so tha.t they lie on one side of the main: highway, 
preferably served from cross streets· or parallel· streets rather tha:i;i fron1 · 
the main highways themselves". 597 Communities not having a zoning 

I. ' 
ordinance should adopt ·one, especially where they are crossed by an 
important· State or county highway. · 

The desirability of a ~oderate setback line in a business district, 
, to permit vehicl(:!s to unload. or park off the. main roadway, is recog-

nized as in the interest of safety and general welfare along important 
. routes.· Similarly, substantial setback lines are desir'able ;in, reside:o.-
. tial areas along· such' routes, to keep residences 'away from ,noises and·· 

', fumes genera,ted by fast-moving. traffic.· A m~imUIU building' setback 
line of ten feet from the right-of-way is suggested for business uses . 

. 'In residential zones,' a ':fifty:foot setback is l considered desirable on 
main .State··routes, although this ,vould possibly have to ·be.reduced in. 
developed areas where many existing buildi:i;igs are nearer the right-of-
way. . . . , , ' · ... L . 

5 

2, Cooper;:ttion by municipalities and counties· in con.trolling sub-
" divisions -a:djoining ma.in routes. Municipalities have .the power to cons 
. trol subdivision plats involving new s.ti:eets or highways' by setting up a 
local planning' board. under· the Municipal Planning Act. 598 . Under this . 

· statute . the 1governing body of the, mun,icipality rn,ay, by ordinance: 
create-· a local planning bbard and authori~e it to adopt regulations 
governing the subdivision of land Within the boundaries of, the munici-

. . , ' . , I , - '. , • . ; 

596 P. L. 1928, c. 27 4;, R. S. 40: 55-30to 51. 
597 "How Municipalities Can Aid in Roadside Co.ntrol alpng 'State Highways," op cit., 

P. ~- The author found that a\most every zoned community had much more area }n its 
busmess zones than could ever be used for that purpose. Ah analysis made in 1938 showed 
that in 21 North Jersey- ,communities, ,the average of the exces.s zoned for business amounted• 

. to 172% bf that developed for such purpo~es. ' · · · 
· 598 P. L. 1930,. c. 235; /?,. S. '40.:55-1 to 21;' 
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pality 1i:nd to ~pprove lats for such subdivision.599 The. success 'of a r 
pl:;i.nning board in co)ltr lling a subdivision depends in the first instance 
upon its adoption of a ~u.ttable set of subdivision regulations. Given 
these, effective cqntrol illin be exercised over real estate developments 

::;i·p.~:;:rt~:~~~;;;::.;;.:~:: !!:. ~. :~?iz~ 
create · a county plai:;t~Ig board which has the power to make and 
adopt, a master plan f<>rr the physical development of tb.e county. Any 
local authority in the c. unty having the power to· approve plats · ( the 
local planning board, i so · empowered; otherwise the local governing · 
body), is required to s bmit a copy of a proposed plat to· the county 
planning board ~or revie before taking final.local action thereon. Al-
though final authority re ains with the local agency,' a county plannint 
board can do much to pr yent objecti~nable layouts that might otherwise 
unfavora,bly affect the tate or 'the county highway system.601 , • 

- < • ' I 

3. The laying out of patk strips along main high~ays. Such 
strips may be induded as part of the control of subdi.vision plats. 
Another method,· of estru lishing park strips is for the local planning 
board .to lay out certain bordering area,s as proposed park lands in its 
master plan, par:ticularl where.the highway adjoins land that is not 
well suited for buildin · purposes or· where it passes through' scenic 
areas• that should be pr served'. The necessary land could be acquired 

. either by the municipa]ity, Qr by the' county 1:J,S part of the county 
park system.602 Develo1 ers might find it advantageous to dedicate 
park strips to the muni ipallty, thereby increasing the value of their 
remaining . land. ,_ 

599 A survey made in 19~9 howed. that there were 64 local planning boards in the nine 
northeastern counties of Ne:)¥ · 1ersey. Half of them had been givendurisdiction over sub-
division plats by, the local governing bodies. "Defects of Existing Subdivisions · Suggest 
Need for More Effective Contr l," Regional Planning Association, Information Bulletin No. 
46 (1939). Comparatively few £'the ,32 planning boards used their powers effectively. 

600 P. L. 1935, c. ~51; R: S. 40:27-1 to 11. . . ·. 
601 Thy Bergen County Pla ning Board has done outstanding work in. this connection. 

Its report on "Procedure and R gulations for the Subdivision of Land" (Hackensack, ,1938) 
contains constructive suggestion for preventing. undesirable layouts. 

. . . 
602 Park· stri'ps. Have been e tablished through local initiative along Route 4 · in Bergen . 

County. · These strips add to th beauty and value of the adjacent residential developments. 
In 1939 four Bergen County nd two Passaic County municipalities joined to• protect 
Route S4-B by obtaining ·a par way effect along the highway. This is to be done through 
the exercisf of ,the planning arid zoning powers of the municipalities. New subdivisions will 
be required to provide park stri s of a minimum width of. twenty feet on either. side of the 
State's right-of-way. Houses djoining the strips. would face on service streets ·running 
parallel to the · highway. · 
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Just as the State Highway Department has, during the past few 
years, made every effort to obtain ,the cooperation of municipalities 
and counties in its. s'afety lighting program. along important routes aµd 
a,t main intersections, . so the Departll)-ent should do everything in its 
power to get these agenciel'l to cooperate in a progr,am of roadside. con-

. troL It is true that a great deal has already happen~d along the main 
highways'.that cannot be undone,· but a large field for action in the 

. future remains. A cl;l,mpaign qf education is indicated. · Properly con- •t 

ducted, much of the utility and safety, as well a:s the beauty of the 
· m'.ain r routes on both the State 'and county highway system~, can be· 

preserved. 
In .recent years, other States, se()ldng soine effective method of 

roadside. control, have developed the idea of· parkways and limited 
access highways. 603.J ''Parkway" has been defined as• "a State highway 

. especially designed fo~ fast moving passenger vehicles and with special 
treatmeµt in landscaping and planting along its borders which borde:i;-s 
may also include recreational features such, as )pedestrian, paths, bridle 
trans; overlooks and picnic areas." · A "limited· access highway'' - is 
defined as "a State highway especially designed for through traffic 
over which ·abutters have no easement:of light, air, or access by reason 
of the fact that their property abuts upon such way/'604 · 

603 Westchester; County, New York, has many parkways·· of outstanding beauty and use-
fulness. Connecticut has developed the famous Merritt Parkway and the freeway .known 

, as· the WJlbur Cross Highway. 
604 "How Municipalities Can Aid in 'Roadside Contr.ol along State Highways," op, cit., 

,p. 16; text of a proposed act providing for the acquisitioi:i and development of limited access 
'highways and parkways. See Appendix D. The Connecticut act (1939 supplement to the 
, General Statutes, c. 80, s. 427 e) . defines "parkway" as ''any trunk line highway receiving 

special treatment in landscaping and marginal planting, which shall' be especially designed ·for, 
J and • devoted exclusively to, the use ;ind accommodation of noncommercial motor vehicle 
traffic, and to which access may be allowed only at highway intersections designated by the 
highway c9mmissioner and d,esigned by him so as to eliminate cross traffic of vehicles." 
This act further <;lefines ·a "freeway'' as: "any truri.k li11e highway which shall· be designed to 
separate through, high-speed, noncommercial motor vehicle traffic from all other types of 
traffic' by the use of independent traffic lan~s. Connection between local traffic' and' through 
traffic lanes shall be provided at intervals in the discretion of the highway commissioner." 
The Connecticut.statute authorizes the Highway Commissioner, as an adjunct'of any parkway 
or freeway, "to lay out and construct highways and drives, to be designated as service high,: 
ways, to provide access from area~ adjacent to a parkway or freeway· and.• to provide for 
the restriction or. elimi~ation of cross traffic, on such parkway or freeway,' wheii he shall 
,deem the same to be necessary in the public interest.''.. The Highway Commissioner is 
further authorized "to purchase or, take any 1and or·buildings or rights in land necessary or 
requjr~d for the lay-out, alteration, extension, widening, change of grade, or improvement of 
such- parkways, freeways or service highways. in the same· manner- as provided in the general 
statutes in the case of trunk line highways.'' 
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Parkways and access highways are obviously the most 
desirable way ,of dealin1 with the problem of roadside controU04" The 
possibility of construct ng .such highways should be given car~ful colic 
sideration in the Depa tment's. planning of future routes. Parkways 
are recommended. in t e case of rural areas and relatively sparsely 
settled territory. ' Alt ough limited 'acces,s , highways .in , populated 
districts are expensive,·. t~eir. advantag~s will, in ~any cases justify the 
cost.-

The. whole q~estio .of parkways and 'limit'ed · access highways re-
solves itself into, a pr blem in. highway economics and good ·highway 
planning. It is recom ended that appropriate legislation be enacted , . , I 

· providing for the acqu·sition and ,development of limited access. high-
, ways and :parkways. ·• draft of such an acfhas already been prepared 
, by the Highways;and p rkways Committee of the New Jersey Chamber 

of . Oommerce. 605 . . 

Regulation of Attorney and Agents: 

' The investigation nto the. affairs of the State ;Highway Depart-
. ment, particularly in c nnection. wit)l real estate acqu~~itions, inili.cates • 
the need of. regulating the activities o{ legislat9rs · and other pers9ns1 

where the business of he IDepartment is concerned. The theory o.f 
',' \ ' . ' " 

such regulation is that those in a position to wield possible influence 
, \..., , 

or to acquire con:fiden ial inf9rmation• regarding the affairs of the· 

i 

Departi;nent, · should n t be allowed to negotiate with the Depart~ 
ment. .) 

The Federal Gover men.t has such' a statute relating to Congress-
men and, to Federal officers and · employees.606 Other States. have 

' ' ,· ' ,: ' ' . . ' _1 . 
i. · 604• The American Associ tion of State Highway Officials adopted a resolution at. its 
' 1940 convention r,ecommending 'that legjslation be sought in every State giving the State High-

waY: Departments the· authorit fo purchase. or condemn the right of access, from abutting 
property ,and to make and enfo ce zoning regulations on lands abutting on. State 'highways.'! 

6~5 Se<:!, Appendix D. · 
606 A bill patterned after t e Federal statute dealing with this subject was submitted by 

a member of the Legislature dn. November 13, .1941. However, he was refused permission 
by the majority leader to intr!dtice the bill. The bill: was much broader ·in terms than the . 
legislation recommendeci abov ... It provided that: "Whoever, being el~cted a Senator 011 
member of the House of Asse bly of the State of New Jer,sey, sh<1ll, after his election and , 
either ,before or a.fter he has qualified,. and during his continuance .in office, or ,being the 
head of I a department, or othe · officer. or c)erk in the employ of the State of New, Jersey, . 

. . shall directly or. indirectly, rec ive·or agree' to receive,· any .. compensation.whatever for. any · 
services rendered or "to be re dered to •any person or corporation, either by himself or 
ano_th~r, in r1:lation to any con ract in which the State of New Jer~ey is a party or directly 
or md1rectly mterested before ny department, bureau, or officer whatever shall· be fined, not 
more than $10,000 an'cl impriso ed for not more than two years, and shall moreover . there-
after be incapable of holding a y office of honor, trus.~ or profit tinder the Government of the 
State of New Jersey." · ' . • .. · • . · . · 
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enacted similar legislation. It is recommended, therefore, that a l~w 
be passed providing that no member of the Legislatµre should, during 
his term of office, and. no. officer or employee of the· Highway Depart:. 
ment. should either during his employment or withiJi two years there- . 
after, act as agent or attorney,· either with or without compensation, 
with respect to the voluntary settlement of any claim agai:q.st or the 
negotiation of any agreement or other transaction with, the. 'Depart-
me:1;1t; or intercede or participate in any such ,settlement or negotia-
tion. 

1 . Although in the case of officers and employees of the Department, 
. the. foregoing may be accomplished by regulation or a req11ired e~press 
agreement to, that' effect, a. statute is "consid.ered the most effective 
method of achieving the desired . end. · 

CONSTRUCTION DIVISION 
., ·· Routes: 

The Legislature has long followed the pra<;;tice, of designating the 
route~ that were to·.be built 'on the State Highway S.y::item.607 Only 
two exceptions to this policy have ·bee:i:i found ... In 1912,. the Legisla-
ture authorized. the State. Highway Comn;iission to' estab~ish a,, State 
Highway System, directing only that it consist of a comprehensive 
scheme of routes "which ·shall be ultimately 1:x continuous or intercom-
municating, system of improved State highways through the State", 
. . 1 . 

the_ length not to exceed 1500 miles~ 608 The other exception is the· 
blanket a-qthority given to th~ State Highway , Commission in 1917, ' 
and since continued in the ( Commissioner, to "lay out routes ! ;in con-
tinuation of, connecting with'., or in addition to the .routes" designated 
by the Legislature. 609 • 

" 607 Laws . laying out routes are found in the earliest statute 'books.. In 1909,• the 
Legislature directed the Commissioner of 'Public Roads"to prepare a map, under the direction 
of the ,State Highway Commission, for an, "Ocean Highway" from Atlantic Highlands to 
Cape May. It took similar action in 1911. regarding. the '.'Delaware River Drive" from Tren-
ton north to the New Jersey-New York boundary, and two years later supplemented this 
law by providing for the extension of the road southward from Trenton to Cape May. 

The Legislature laid o'ut a State Highway System of 15 routes in 1917, and described 
the .routes by their respective terminal points, certain intermediate points being indkated. 
It similarly designated routes added to the system during the decade following. It con-
tinued designating the ,rQutes when it set' up the 1927 revised State Highway System, and 
thereafter .. See pp. 4,, 8 and 10, supra. ' · _J 

608 See pp. 4. and 5, supra. , 
'609 See pp. 8, 10 and' 35,. supra. 

I. 
l 
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The Legislature h s not consulted the Highway Department .in 
designating the routes n the State Highway System except in a lim-

. ited number of insfanc . 610 Whether a particular · route was necessary 
or advisable from the point of view of· sound highway economics and 
~lanning,. see·m. ~d. i to. belo.f liitle concer"' to t.he lawmakers. E. ng .. in. eer:, 
mg and finan~ial stud es were not called for, or .sought. . It would 

• . J - -

appear, therefore, that local pressures alone·accounted for a good num-
ber of. the legisfated rou es. ' 1 • 

The· result is that here are routes on' the legislated State High-
. -way S,ystem that never; ;wiU be ·built. Some are unnecessary. Others 
are unsound from the ngtneering point of view. 1 1Some would be so 
expensive that ;their co structio;n is unwarranted. 

The outstanding e 1ample of. what ltappens when the Legislature 
assumes .fo. design··.a· te jliat; routes shal.l be b. uilt, is. t. he 19. 27 revised 
State Highway System1 .. , .· · .. . · .· .1 • , 

· · The · 1917' system · ·as· 6·79 miles long. The. Legislature immedi-
. ately began to add rout s, so that the legislated system was 145'9 miles 
at the close of 1926. 611 The entire system and the method in which it . 
had been pieced togeth r came under general attack. - . The Governor,· 
certain legislators, a ommission on Motor Vehicle Jax:ation which 
reported in 1925, and t ,e public, were very crittcaJ. 612 In an attempt 
to correqt the situation, · the L~gislat1;1.re requested the St11te Highway 
Commission "to study t e highway problems of.the State and suggest a 
.more comprehensive·sys em, clas•sifying same ~s primary 11nd'secondary 
roads, and · give appr<>x m11te estimated 'costs · of constructing each of 
said roads that has ·not . been co;nstrµcted'' .613 . . 1 · · .. . 

. '" Inve,tigation mru~tes L th, highway ~gin~cs w,ceOot consoltOO : ,ny of ~' 
1 routes legislated during the pa, 1t ten years. ' 

611 The Legislature added' 'ne route of 36.07 miles in 1920, and made minor extensions 
to the systein in 1921 and. 19 2. When the $40;000,000 bond act. of 1922. was passed ·to 
complete the construction of t e State Highway System, · it then comprised of 16 routes 
with a mileage of 728.273 mile . After the bond act was passed, the Legis:lature made the 
following additions to the sys em; 1923---,-10 routes, totaling 315 miles; 1924--1 route of 
60.7. miles; 1925-6 rohtes, totaling 215-J6 miles; and 1926-8 routes, totaling 140.04 miles. 
Thus, there were 41 routes leg·sla'.ted by the end of 1926, totaling 1,459.173· miles, of which 
878..811 nii!es had been taken o er by the State Highway Commission. Report of the State' 
{i;t~~-ay Engin;eer to the Ne . Jersey· S,tate Highway C:ommission, 1926, op. cit., pp . .p 

612 Princeton Survey repor1 op. cit., p. 165. 
613 Senate Concurrent R~so utio_n No. 3, February 8, 

. . \ 
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The report presented to .. th~. State Highway Oommi~sion by High- ... 
way Engineer W. ·. G. Sloan was a document. revealing lln intimate 
knowledge of highway planning and ec~nomics\ Traffic ·studies and an 
analysis of the financiaf resources of the State, as well as, a careful 
e~timate of probable future needs, were the. foundation· of the report. 
Its clarity and comprehensive,· far-sighted treatment of the subject, •' 
merited all the praise that was bestowed on the · author. • 

The Highway Engineer recommf)nded a system of 1881 miles, con-
sisting • of a primary mileage of 124 7 miles · (23 routes and the "ter-
minal routes'' in the metropolitan, Trenton and Camden areas), and . 
a secondary mileage of 634 miles ( 22 routes). • The total estimated ~ost 
of completing this 'system as recommended was $163,345,800, of. which . 
$33,10~,100 represented the construction cost' of the secondary routes. 614 • 

He, estimated. that $24,000,000 would be available from certain sources, 
lea1:ing a balance of about $139,500,000. to be fm1ded. · He ·further pro-
·posed that a 12-year program be adopted in which the . construction 
was to be carried. out.615 , He suggested that an $80,000,000 bond issue 
b~ made.available for .construction work over ll period of fh,e years, at 
the rate of $16,000,000 a year beginning with the year 1928 .. · 

' , , \ ' , I 

The Sloan plan represented the first effort made in New Jersey to 
deal with its highwJy problems on a broad scale. It was daring in its 
scope. The report was given general circulation throughout the State, 
being distributed to legislators and State, county and municipal offi-/ 
cials. · · 

The State Highway Oommissio~ held a series .of conferences 'with 
· interested parties, pa])ticularly. with ,Freeholders,• county engineers and 

officials of the 1 larger municipalities, who were invited t9 file 'memo-
randa setting dut their views,. Although approving of the plan gen- , 
erally, county officials pressed fbr additions to the systein traversing · 
their respective counties and urged that there be no, distinction drawn 
between primary and secondary roads. ' ·' · 

·The report finally made by the · Highway Commission • to. the 
Legislature proposed a State. Highway ~System of 1915.5 miles, con-. 

6 l4Report of the State Highwa}! Engineer to the State Highwa}' Commission, op. cft., 
pp, 26 to 29. The author recommended that the secondary routes be constructed on the basis 
of the State paying two4hirds of the cost and the cou1:ties one-third: . · 

615 The report contains. details of this 12-year program, laid out in three 4-year periods, 
with a complete funding· program and proposed construction' program for each year: Op. cit., · 
pp. 30,to 36. · · · ' · · · · 

. I 
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sisting of primary It recoinmended 'that there be ; ·IlO 

classification• of State h ghways into primary ,and. secondary ro1Jtes, 
.and that the entire· cost of ·con~truction:' and maintenance be borne by · 

. the Sfa,te. Thi~ system as to con~ist, of 45 r~utes, 'together with t:tie 
routes comprising . the. o.-called Metropolitan, C~mden and 1 rrenton 

·• Terminals. The estimat d tptal · cost ·of,, the'. system · proposed , by· the 
]Iighway Commission w s ,. $190,375,800. Crediting funds · a:r;i.ticipated , 
from othrr·than Sfa,te !!JO rces, this amount was i'educed,to $i74,275;soo 
:n,et.616 • The Ipghway Co mission suggested that the :fin8ll,ci!tl, program 
be arranged in sµch m 'e:r that the work' of constructing the pro-

. posed system• could be a oi;n,pl~shed within twelve years. . . .. 
' ' \ . .(, .. 

Instead of layingdo· a defhti~ construction program in ~he map~ 
ner that the ~ghwa:y E ·neer .had, the Commission stated that it was 
impossibl~ to do this ''so .ar as the order .and sequence of the.' construe-

.. tion of 't~e. severat route is co~cerned.". ft wanted to be le_ft f~ee ,to 
construct .the routes at uch time and m such mam:ier as 1t deemed . . . . . \· . . ' 

necessary,6r7 In making t. is ,suggestion, it 1\'as departing· from the more .· · 
' orderly and: reasoned, co ept of highway planning· which the Highw:ay ·. 
Engineer's. rep_ort exhibit .• .Apparently the. arguments.' macle · by cqunty · 

·' officials, who' urged the c nstruction of routes i;n- their counties_ du;ring 
the first of the construct· on periods recommended by the Highway E;n~ 

.. gineer,, rather than in a: 1 ter period; had had their effect. 618 . It· is atso 
· . to be.noted that iri addit:on to ad~ng 34 miles to.the-total, system rec-
,. ommended·by the Highw y Engineer, and dropping._the seco11.dary sys-. 
\ .tern idea,. the chan9es_ m de by tlre Highw~y Commission: i~ the' b1a~ 

( th,at he, haq. proposed 1;nc eased the total cost by $2J,OOO,OOO. Approxi~ 
. mately $25,000,000 of,thi increase was for additions .made in the met-

. . • I ' , '.. • ' ,. . . 
ropolitan, section around Newark The ,Comniis.sion made no recom-
mendatitm .as to the met od of :financing. . . · r, · · 1 :, , · . 

The Hi~J:\:way Qommi 13:ion's report to the Legislature was 9bviously 
,a long step away ~d .. d w:n, fronl the plan proposed by its Highway 
'Engin.eer .. ,It lacked the larity, definiteness· and sound ·planning· qf the 
'latter .. However, it pro' ed to b.e vastly, superi~r to the .plan :finally· 
adopted by the Legi~lat~ e. · · ' · · ' · · ' ' 

~16 Report of the St~te Hig way Commission of the Staie fJf. N~w J ers,ey to .the N~w. 
Jersey State Legislature of, 1927, p: cU., pp .. 18 t<> 20. 1 .• 

. 617 Ibid., p. 21. . . . , . .. . . 
. . o.is The .arguments made, ~y the co,unty representati~,es are n~ted in; the· report of th~ 

· 'Highway Commission. Ibid., p. · · · · · · 
• I ' ") ,,, I' '' 

\. 
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By the time the legislators wete done with the plan proposed by 
the Commission, the total mileage was .reduced from the l9i15.5 miles 
recommended to 1842 miles legislated. Without seeking the advice of 
the Highway Engineer or the Highway Commission, the, Legislature 1 

dropped 4 78 miles and added ;405: of itS own.· Ih the metropolitan area 
alone, 1it took 54 miles'olft of the 1recommended metropolitan ~ystem and 
sQ.bstituted. 146,. or ·92 miles more. The net increase in this part of 
the State . was balauced. by· net· decrease in the· rest. of the State, . so 
that in the end, the Legislature. managed 'a reduction of 73 miles from 
the system recommerided by the High~ay Cotnrn:ission. 619 · 

What happened,· qf course, was that politics took the place of en-
gineering research and constructive planning. Most of the . legislators 
were voting their local interest~ .first,020 so tha~ the 1927 :revised State 
Highway System was a product of compromise, trading, and all the 
other devices familiar to legislative halls ,on such occ~sions .. ·Th~• High-
way dommiSsion had already materially revised the Highway Engi-

. , \ I • , . ' , ' , ' I\ · \ 1 •' · • 

neer's program, which was based upon long and ca:r:eful . engmeermg, 
· fiscal · ap.d planning studies. · In short, . the action of the Legislature 
'amounted. to a. thoro1i_gh manhandling of the entire pla:i;i. ,' 1 

In order 1to pay for the r~vised ·sys~m, · the Legislature provided 
'sources of revenue that, according to estimates .made at the ti:tne, 'fOUld 
· furnish about $!6'5,000,000 in the· next seven years. A $30,000,000 bond 
issue was ~uthorized and this, together with .a two-c~:i;it gasoline tax;. 
the 'excess of the 1State .road tax, and allot:m,ents f:uom motor vehicle fees, 
were co:i;isidered sufficient to·produce the $165,000,000 in the period from 
1927 to 1933 inclusive.621 •.• · . • · . 

' ' ' ' ' ' ' ' ·, ' - ' '. ' 

'rhe Abell Commission hearings soon revealed that the additions_ 
' made by the State Highway _Commission in the metropolit~'n a~ka of 

610 J\.fomtes of the Abell cf ommission, ~p. cit., minutes of September 8, 1930, pp. 64 and 
65; testimony of·_ the Construction Engineer. , · 1 · 

·- · 620 Oue of th1c members' of •the 11927 Legislature testified before the Abell Commission 
that he had asked for added routes for his constituents, and that the Legislature had tded 
to keep the mileage of the revised State' Highway System under the recommendation in the 
Sloan_ report in order to impress the public. Minutes of ,the Abell Commission,. op. cit.;· 
minutes of September 9, 1Q30, p. 77. He further testified that although an $80;000,000 b9nd 
i,sue _had, l~~en · prop_osed _ by the Highway Engineer, som:e of. the legislator_s thought a 
$60,000,000 issue advisable, but finally reduced· the amount to · $30,000,000. The program, 
th-~rcfore, was fo1;mcially unstable from the. start, Ibid. p. 74. · Cf., Princeton· Survey re- ( 
port, op. cit., p_. 42, which speaks of "the manner in which the comprehensive highway plan' 
was adopted in 1927." And see, P. 170, where the report speaks qf the "extremely costly 
projects" in· the JT!efropolitan area introduced by the Highway Commission and the Legis-. 
lature, "apparently in considerable part as a 1 restilt·of local suggestion and pressure." , 

' . , . ) - , - . \ I ·. -
. 621 National Institute· of Public Administration report, op. cite, /J. 275. And see p. 11; 

-, sup'ra. 1 
• · 1 \ · .· • ' 1 
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the State,. and the furthe addition of 92 ~iles of roads in that section 
bi -the' Legislature; had ' 'laced a 'tremendous :financial burden: ' on' the 

' State; _ The Construction Engineer' testified that although' $35,224,056 · 1 

had already been spe:0.t o committed on thE: 1927 system, $269,535,519 
was still needeq. to co _ lete the work. - This made a fota,J 9ost of _ 
$304,7·59,575; or $114;:fo3, -75 more 'than the estimated cost of the· pro-
gra;m recommended by_ t · e. Commission;. He stated that the increased -
cqst was due to the acti 1i of the Legislature. 622 The estimated cost 
per ~ile - of , the systein proposed by the Highway Co'rru:ilission 'was · -

-$9'9,000, and -of the one gislated, $165,254. Changes in, .standards of 
width, -- curvature_ and gr -de; abandonment; of intersections; viaduHs, _ 
and. other expensive imp_ ovements- explained the. increased cosfii. _ An -

.- example: cited was_ tp,e el borate :~onstr:uction ·at Fort Lee (the George 
, Washington Bridge · a ppr ache,s). The originaJ plan of the . Highway _ 

Engineer contemplated n such layout. 623 _ 

. - The Hiihway Audit -r ;testified that, based -- on a total cost -of 
$304,000;000 ru;id taking i to account estimated revenues up to- ~d in-

_- ·. eluding · 1935,_' th.e - Rig. way P,epartment would _ -still be. lacking 
$90,000,000_ of the money eeded to complete the 1927 sys~em. ~ It' would 
take a full .four years be ond ~935, estimating revenue at_.the· rate of 

•' • J ' •. , ' • ' , • ._ • \. I ' - • • 

$25,000,000 a year for co ruction purposes, to _jinish the work. 624 The 
_ . :conclusion ·Of ·the A'~ell ommission repQrt was, that based upon · the 

then- '(1930). mileage and eeds only, the completion of the State High~ 
way System was in sight within eight or nine years, and with it' the 
prospect of meeting the g owing-highway -needs.625 . , 

·one o:r.two ob~er.vat·~ns shou1d be ~ade about the 1927 system. 
In th~ first p}a:ce, the_ syst _ m failecl to inporporate 34.3. miles -of -the. <;>Id 

, +9'17 . system. This. milea e, ; thereforer is, not officially a part of the 
' State system, although t e Department maintains these roads· year 
after year.626 It is recom ended that.the Legislature definitely ·de,cl~re 

• . . ( . . :1 . ' . ' .: 

6~2 Minuteslof the Abefl- Com io:sion, op.' cit., min~tes of S;ptember 8, 1930, pp. 64 and 
65. I - ·- ' 

:-- 623 Jbid., .. 'pp. 67, and_·6~ to_ 71. 
6_2 ~ Minutes of Abell_ Comm.is 'ion,· op. · cit.,' minutes of September 23,, 1930, fl. 10. The 

Audi~or estimated that even wit "the $6.?,000,000 · bond issue that was: being •propose\!; the 
. _ prngram would still be a~out _ $23 000,000 ~hort. _ _ _ , . _ . - ' 

· 625 N'ational Institute of Pub! c Administration. report, op. cit., p. 277. , 
626 Minute.s ~fthe Abell -Com is;ion, of,. cit., minutes of, September 8, 1930,'p.-64; tes~ 

timony of the Constructi_on 'Engin er. And see Ibid.; minutes ,of Septemlier 30, 1930, supple-
mental r~port of the ·Examiner; a d R. S<27:6-2.· - ' ' 
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what it wants done with these rout~s which are now ghost members 
of the system. 

The cost of the 1927 system was increased to a considerabl~ extent 
be~ause of the very broad power giventheState Highway Commission 

· ·of laying out "routes in cont.inuation of, connecting with, or in addition 
to the routes" specified. 627 The Commission proceed~d to lay out and 
construct a connecting link between Routes, 1 and 25. This link, never · 
mentioned in the 1927 system, included the world~famous Pulaski ~ky-
way, at a level of 135, feet above the rivers and territory which it 

, spanned. 628 The project, according to the Abell Commission Exaip.iner, 
cost approximately $20,000,000. . The . general · public had no notice of 
this addition to the 1927 system, legal though it was, and none was 

, given the Legislature~ ' · ( · , , · · · . . . • 
I . . ·-. ,_ ·' - .' 

It ,has already been mentioned that some of the routes. designated 
by the Legislature never \v,ill be built. The . Highway Department was 
obliged to Tecommend ·to. the. Legislature that certain routes be, amended 
irf order to bring them into accord ~ith actual .needs and sound en-
gineering principles. In a very few. cases, 'the Department suggested 
that a route be legislated becaus,e it was vitally needed. 629 

The Legislature has continued fo designate the location of State 
routes during the past decade. The Highway D~partment has not been 
consulted as to whether such routes .are needed, or w;hether they are 
the best and iµost economical routes. According to Department figures, 
,there were, as of January 1, 1942, 637 miles on the legislated· State 

•• ' ' . . ' _ 1_' ' , ( I 

. 62 ~ The Attorney-General advised the. Highway Commission on May 5, 1927, that the 
provision "gives the State Highway Board (sic)' power intelligently .to. 'connect up the 

. constituenLparts of the system, even though such connection depends ;upon the exercise of 
the power of. the Board,. rather than the specific directions of the statute itself," 
· 6 ~8 Minutes of Abell Com~ission, op. cit., minutes of September 9, 1930, pp, 60 to 62. 

· One of the Highway Commissioners admitted thaf there had been a lack of publicity: con-
cerning the proje1ct. Ibid., .pp. 51 to 53, and pp. 63 and 64. · · 

. Three. ultimate plans for the connecting link ha.d b.een studied embodying, respectively, 
a.high-level route, a low-level n;mte (which would have meant drawbridges), and a tunnel. 
The United States· Mfar Department would. give its approval only to .the high~level struc-
ture., . The Highway Commission considered the' Skyway as . justified for another reason. 
It reduced the cost of operation to the highway 'user because it eliminated the. loss of tihie 

i) that low-level drawbridges entailed. Statement of the State Highway. Commission on the 
Princeton Report, f p. cit. , , · · - , · · • , 

629 An exam pl~. is Route S-3, ru~ing · westward frotn. Route 3 in East Rutherford con-
necting with Route 2 in· Rutherford, .,;i.nd continuing toward. Clifton and connecting' with 
Route 6. · · · 
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Highway, System still r maining· to· be t~k~n over, the estimated. cost 
of which: if built, will e :$213,2io;ood;08O . ' 

. "\• . ./ . , ' \ : . ' .. 

' · As long as the Legi · lature insists upon deciding where_ State high~ 
.. ;way~ shall." be · built,, r~a highway pl~nning. b~c9mes . an impossibility .. 
;. Undet this .system, _the t tal-highway neep.s of the·State _cannot·oo·con-

side~ed as a' rounded wli le .. The Qpportunity for 'idg-rolling is always'.: 
present, and the need' f r a particular highway~ is' determined not so 
much ciii the basis of, en' ineering and plann,ing factors;,_ as on. sectional 
interests: 681 . · · · · · · .· · 

<.This. 'discussion of .. hway. 'roµt~s. u~derli:t:ies the validity or:' the' 
second· of .the four prin iples einmciated in_ Chapter III of this, . re~ 

· port :632 • ,_"The· l,iegislatu e should concern it.seU only with· the estab- · 
. i I lishment of b'al;lic law_s . . ~h. w.ill permit, of the ~ercise of :prop~r a<:t~ . 

ministrative discret10:n_ o. the part ,pf_ those to, whom responsibility for 
operating the State Rig way S;y_stem, has _been delegated.;' . The high-' -
way auth.ority,, rather th n the Legislature, should determine-the loc~•- ,,_ 

. tion ,Of highway routes. ,Such 9:etermination. should be bas~d'.- upon a '' 
_cqmpr~hensive and .detai ed strid.y df all data and factors relating to 
the subject, and .should e made' only after a full a:µ.,d. public hea~ing 
held by, the' Highway O mmissioner ... Wliether a road sl!,all be built,: 

, whether' it should be alo g oi).e ro"Q.te or ~uother;. an!d the 'time when it 
should be co~structed, a e · all administrati;e questio~s that should · be 
left to the d_ecisioh of t. e. officials and. ~ngineers of ·the. Highway . De~ 

, partmen;t, rr'l;t.ey h_ave t e -background. .Qf kiiowledge, the available re-. 
search facilities;, and the skill to determine such matters .. The control 
~f the Legislature lies', . its power to appropriate flin.ds fo~ con~ ·_ 
struction pur;pose~a p oper functfon...:.....and riot in att.empting to 'de, 
cide highly technical qu tioils ·like the location of routes. 633 • · f · .· , 

C 
, 680 New .]ersey State .. High , y Department chart,' ."Si:atu~ of Needed Improvement, as 

of Jatiuary 1, 19.42." .• , · , , , 
, 631 The Legislature ha.s not n!y designated the route~ to. be ouilt, but has ~rtde:rtake~ 

to: assign numbers· to them. Thi has introduced confusion, into the system. There are two 
routes'ntimbered 55, and tVl'.o nu bered 56., R. S. '27:6-1.', The Legislature finally admitted c 
that the system "is not now num ered in suc,h manner as to most effi:ciehtly guide the· travel-
ing public." It direct_ed _the•H!g way Commissioner to stv,dy the numberjng, of the various 
State rou_tes. and _authorized h1 to change the numbers of any or all routes within -six. 
months after the passage. of the a-ct,. the µew numbering to become effective· on and· after 
January: 1, 1942, See New Jers y State Highway Department ,A.nnual Rep,ort;,1938, report 
of the Maintenanee Division, call' g attention to the confo:sion · in numbering and re<;otttmend• 
ing that' the Legislature author_iz the' Department to renumber ex'isting' h~ghways and aJiSigri 

.. numbers to future h;gislated roil es.• · . ' ' .· . . , · • 
. ·. _5a2 See p.146, supra. . . .. 
' ·533 CJ., Princeton: ,Survey re ort, ',ap. cit., p. 42. '} 

, I 

'r 
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The Legislated State Highway System: . - . . 

A:s of January 1, 1942, the legislated State Highway System mile-
. age totaled 2301.4 miles. The actµal operating mileage of the system-
the mileage· "taken over".:__amounted to 1680:.5, mile.s. ' 

The growth . of the legislated a:0.d operating mileage of the State 
i:iystem since January 1, 1931, i8 shown by the following figurei:i,: 634 

( ' 

Legislated and Operating Mileages; 1?31-1942. 

Year 

1931 
1932. 

, '1933 
1934 

. 1935 . 
1936 
1937 

, 1938 
. 1939 

1940. 
1941' 

. , 1942 

Legisl,ated system ' 
mileage 

1887.';9 
1887.9 
1887.9 

: 1887.9 
1904.5 , 
1904.5 

. 1909.8 
1948.0 
2172.1 
2244.1 
2253.:6 
2301.4 

Operating syitem 
· mileage 

1405.3 
·1534.7 
1549.5 
15?0.2 
1594.7 

· 1660.2 ' 
1657.7 
1657.3 
1662.4 
1680.3 

· 1679.7 
1680.S 

I I 

The. present ope.rating system consists of 155,3.2 miles of perma-
nent type pavement (92.5% ), 99.5 miles of non-p(lrmanent pavement 

· ,(5'.!}'%), and 27.8 miles of road, graded .and drained preparatory to 
paving (1.6%). It wiU be' seen th~t the percentage of permanent type 
pacvements is very high. Standing' alone, this would place· New Jersey 

\ . . . 

1 
1 among tlie leading States of .the nation insofar as the permanent. char-

. acter of ~ts highways is con~erned. Ho,veve11, the figure must, ,be con-
sidered in co.nnection · with the character of the county . and municipal 
road systems,· which will .be discussed under the . section clealing with 
S.tate Aid. 9ther States hav:e taken over a large ,number o( county . 

. . and township roads into their mai~ syi:items; if these were abstracted 
' 

' ' ' .. 
. ' 

6 34 Sourc;e.: Nevv Jersey' State Highway Department. The"figures are as of Ja,mrn.ry 1 
of each year. , , · . 

r 
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from the figures for· the respective States,'· the percentage of their per-
' manent pavements woul und011btedly be quite high and place' them in 
the same category as Ne . Jersey: 

' The following sched le shows the mileage of pavement types to be 
found on the State syste :6~5 

Pavem~nt Types, 1942 

' Type 

Concrete· ....•...................... 
Asphalt block . , ........ ; ....... . 

• • , (, _, I 

Stone block ............. ' ... ', .... · 
Brick ...•.... · ............. · ....... . 
Bi~).lmirtoys concr,ete..:....__per , anent .. 

Bituminous concrete-non - perma-
, ' 

nent, •r.• ·.' ••••••• •'•.; ••• :,. ••••••• 

Macadam ........ ' .. · ..... '. / ..... . 
Gravel .. ; . ;, .... · ... ; ... ,; . . . .. "'" .. • 

Graded and·. drained..:....__pr paratory · 
to paving ... '. ................. . 

:Mileage 

1,371.4 
. 6.7 

8.1 
, 

11'.6 
165.4 · 

37.4 
29.2 
32.9,. 

27.8 

Grand Total ....................... . 

Totals 

1,553.2-permanen:t ty]?e 
• r 

99.5-non~permanent type 
' \ 

·27.8 

1,680.5 

. Thus, 8L6% · of the Sta e, system consists of concrete pavement,. an 
unusually high figure. 

(' ' ' 
Of interest are. the figures relating to the mileage of, the State 

··. Highway System conside ed by counties, both legislated· and that ,which 
has. been taken over :636 . ' 

635 Source: New Jersey, St~te Highway Departrnent. The figures are .as' of January 
1, 1942. 

636 Soitr<;e:, New Jersey sfte Highway Department. Th~ figures are as of January 
1, 1942. 
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NEW JERSE·Y STATE HIGHWAY SYST1E,M 

Mileage by Counties, 1942 

• gounty Legislated Taken over 
' 

Atlantic ............... 187.9 127.8, 
Bergen ................ 138.8 84.5 
Burlington •.•• •••••••• 147.5 123.7 
Camden 

; ,94.8 74.3 ............... 
Cape May ....... •·• .... 76.6 66.9 
Cumberland . '81.2 64.0 . . . . . . . . . . . 
I):ssex ....... . ' ........ ' 83.1 35.6 
Gloucester .. •'• ....... -.. 125.5 97.1 
Hudson -. •• 1· •••••••••••• 45.0. 17.8 
Hunterdon ......... •·•. 106.3 80.5 
Mercer ............... 102.1 61.5 
Middlesex ............. 137.0 112.7 ·" 
Monmouth ............ 185.5 151.3 
Morris· ••••••.•••.•••• !/0. .. 142.1 91.7 
Ocean /0 •••• ·~· ......... "158.6 116.1 
Passaic ..... ··• ........ 56.9 34.1 
Salem 71.3 I 70.6 ................. 
Somerset .............. 93:ci 75.6 
Sussex ... -... - .......... 106.5, 68.5 
Union ......... , ....... 80.2 48.6 
Warren ................ 80.9 77.6 

Total ........... .. 2,301.4 1,680.5 

Per cent. 
taken over 

68.0 
60.9 
83.9 
78.4 
87.3 
78.8 
42:8 
77.4 
39.6 
75.7· 
60.2 
82.3 
81.6 
64.5 
73.2 
59.9 
99.0 
80.8 
64.3 
60.6 
95.9 

73.0 

It will be noted from the above that the heavily populated metro-
politan counties, like Be~gen, Essex, Hudson, Passaic an!'l Union ,in the 
northeastern part of the State, and such relatively well settled 
counties as Mercer and Camden, have the si;naller percentages of mile-
age taken ov,er .. This is, readily understandable in the ;case of the 
metropolitan co{inties because of the hight cost of construction due to 
expensive right-of-way, design. factors, and other considerations. 

. . 

. The most recent analysis made by the Dfpartment of needed. ,im-. 
· provements on the legi8lated State, Highway System shows that 1263 
miles are in need of improvement at an estimated cost of '$347,930,000. 
This figure is. broken down as follows :637 

6 ~7 New Jersey State Highway ;Department :chart, "Status ,of Needed Improvement, as 0 

• of January 1, 1942." , • , ' · ·, 



. 360 · 

. NEW JER EY .STATE HIGHWAY SYSTIEM 
Status .of Nee ed Impr~vements to Legislated System 

Dwalhighway Reconstr~cti,on To be t(],ken over Totals 
Mi. Est. cost Mi. Est. cost Mi. ·Est.cost · Mi. Est. cost . 

' Atlantic, , 43 7,200,0 0 19 3,180,000 57 10,290,000 
Bergen 45 
\B~rlington 7 

8,670,0 0 . 9 2,200,000 56 23,120;000 
r,300,000 10 · 950,000 25 4,300,000 

Ca'inden 44 
Cape May 1 
Cumberland' 

Essex 24 U,050,00 
Gloucester 39 6,100,0Q 

Hudson 11 , .. 43,
1
5642o0,

1 
•. 00o0!Q, 

·. Hu·nterdo~ 19, 
Mercer · 9, 1,560,00 
Middlesex , 20 3,200,00 

Monmouth · 94 14,950,00 
Mortis . 42 7,780,00p 

Passaic 15 2,920,00 
Salem · 5 800,00 

\ 

6 .. 420,000 23 3,690,000 
11 2 1700 000 
16 2'.200'.0001 
51 52,810,QOO . 

4 300,000 30 4,650,000 
. 1 100,000 29 26,420,000 

I 

2 350,000 27 4,930,000 
3 380,000 · 4i 8,450,000 

13 1,050,000 19, 5,230,00Q 

7 , (00,000. 38 11,640,000 
48 · 10,000,000 

1 200,000 44 . 6,170,000 

7 2,400,00P 27 7,520,000 
9 . , 850,000 4 180,000 

10 650,QOO . 18 1,780,000 

119 20,670,000 
110 33,990,000 
42 6,550,000 

73 12,620,000 · 
. 12 2;950,000 

16 2,200,000 

75 63,860,000 
73 11,050,000. 
38 31,060,000 

. 48 8,900,000. 
55 10,390,000 
52 9,480,000 

139 27,290,000 
90 17,780,000 
65 11,870,900 

.49 , 12,840,000 
18 1,830,000 ·, 

. 42 · 6,080,000 

Ocean · 20 5,500,00, 

Soi;nerset 14\ 3,650'.00 
Sussex 10 ' 1,950,000 16 2,100;000 3l 4,600,000 · 63 8,650,000 

1 100,000 29 20,100,000 56 . 27,300,000 . Union 26 'l 100 0 
' Warren 12 . 2'.500'.oo 2 170,000 8 1,900,000 22 4,570,000 

Totals 500 103,150,00 120 15,570,000 6r 213,210,000 1257 331,930,000 . 
Prop~sed additions to Stat Highway System 

(Not included in above summary) ·· 
~' , I '·, I 

6 16,000,000 

, .Total needed improvemen to State Highway System 1263, 347,930,000 

For the metropolit n ar,ea in the northeastern part of the State . 
s I . . , . alone the figures are :63 , . ,, • , 

i' ' 
6.38 Source: New Jersey Sate Highway Department. The figures are s1s of January' 

· 1, t94t 

j 



361 

NEw:"JERSEY STATE HIGHyV~Y SYSTEM 
Status of Needed Improvements and Additions to Legislated State 

' Highway System' (Northern Metropolitan Are,a}: , 

Type of improvement . 

Proposed additions to· State Highway System, 
from the intersection of Rou'te 3 and Lincoln 
Tunnel Approach' Road in North Bergen, to 
Route 10 in Kearny to serve traffic odginat-
ing in or west of Newark with extensions to 
the westerly end of the· Skyway in Newark, 
to afford more · direct connections to .the 
South.and West ... ,., .............. ,., ... :. 

Divided highways ... ; .. , . ,,, ............... . 
Reconstruction ............ ; .. , .... , ....... . 

·Tobe taken over ......... ·,; ............. ·.· ... . 

Totals ................... • •·• • • • • ·· • • · · · .·. · •. · · 

'Highway Planning: 

Mileage' Cost 

6' .$ 16,000,000 
141 39,685,000 
'20' 4,370,000 
182 129,830!000 

,--
,·349 $189,885,000 

.. For many ye1;trs, New Jersey's main problem was to 1ay down and 
construct with as much spefd as, possible the main highways so vitally 
needed to handl~ the traffic passing over its roads. Little consideration 
was. given to the more basic I?roblem' of highway planning. Highway 
Engineer Sloan seems to have been the one official ·who fully appr~~ · 
ciated that the ,planning of a system must precede· the execution of a 
highway program. His plan w~s broadly c~nceived and showed real . 
vision. The trail which he tried to blaze has not befn followed. " 

'rhis is not to say that the Highway Department's engineers have 
not given careful thought 'to the laying out of particular, routes dU:Iing 
the past decade. Many engineering and· traffic studies preceded . the 

, building of each roadt The result has been that the :main highways of 
recent year!'! are far superior to those bµilt · just after the, adoption of' 
the i~),27 system-in the line ad~pted, design,' integrity of construction, 
and in many other ways. However, the special attention that may be 
given individual routes i$ not a. substitvte for the comprel;iensive and 
detailed planning .that must control the development of a system.6311 · 

Highway pl~p.ing has become a very important feature of -State 
highway work all over the nation 1during the past few years. 'The. 

I , . 

639 For a general treatment of the need for fact-finding and basic planning in high~~y ' 
work, see Bateman, op. cit., c. XVIII. See, also, Princeton Survey Report op. cit., pp,, 176 
to 180, where the creation of a Public Works Planning Commission was recommended• and 
"Nation-Wide Highway P'!anning,'.' by J. T. ~arton, National Municipal Review (Novei.nber;-
1937), pp. 528-530. · . ·.. , . , 

\ ·! 
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Federal Government; ore than any other agency, is. responsible · for 
. this v,ery · desirable a11d very much needed program •. 

Highway planning rojects ,vere carried on in a few States before 
· the Federal Governme t .· officially came on the· scene. Under the 
Hayden°Cartwright Act of· 1934,· it was provided that "With the ap-
pro~al of the Secretary f Agriculture, not to exceed 1½ per centum of . 
the amount apwopriat t~ any State, under sections 1 and 4 of this 
Act ml:!,y he used for s rveys, plans, and engineering investigations of 
projects for. future con truction in such State, either on the •Federal-. · 
aid highway syste~ an · , extensioris thereof or on secondary or feeder 
roads."640 Similar prov·sions are to be found in acts passed by Qon° 

· gress in 1936, 1938, ·· an 1939.~41 The Bureau of· Public Roads (now 
the Public Roads Admi istration of the Federal Works Agency) has 
been most active in' es. ablishing highway planning surveys in every 
State a_nd se.eing to 'it t+at their work was carried through to a prtnµpt . 
and successful conclusi · . . , · , 

' ' . ' ', '; 

The planning survef is the. heart of any highway program 'and is an . 
absolute and fundamentr,r consideration. The, State of Michigan leads 
the nation in this respett, and has managed to present its results in a 
variety' of' e' ffectiv'e wayls_ to the publ'ic an~ to the Legislature.642 • In 

· New Jersey, the State-,ide Highway Planning Survey, which is under 

640 48 Stat. 993, s. 11. Se I.ion t appro~ed the sum of $200,000,0oo for the purpose :f •. 
increasing employment. by protiding for emergency' construction of public highways and 
other related projects; to be app,ortioned by the Secretary o'f AgricuJtm,e, in accordance with 
the. provisions of the N_ation.al -~--ndustrfal. Re.covery Act, 48 Stat. 200, s .. 204, approved June 
16, 1933, among the several Sta e highway departments.!' Of this amount, not less' than 25% 
of the amount apportioned to a y State was to be used· on secondary or feeder toads. Sec-
t~o-n_ 4 a· .. ppro. p. riated _the sum o __ f!.$-125,00. 0,000 f. or_ the· fis.cal ye.ar ending J __ une_ 30, 1. 936, and a like sum for the fiscal year en mg June 30, 1937, for the purpose of carrymg out the pro-
visions of the 1916 Federal Aid Act, as amended. . , r . . . . . 

641TheAct of June 16, 19 16 (49 Sta}. 1519, s. 9) arµended the wording-of the Hayden-
Ca' rtwright Act .slightly by prci~.1iding tha_ t_ t.he 1¼%. fund could be used for "surveys, plans, 
engineering, and economic inve 'tigation~ of projects .for future construction" in each State 
on the Federal Aid highway. s stem and the extensions tl:tereof, or on secondary or feeder 
roads. The.Act of June 8, 193 . (52 Stat. 633, s. 10), which, like the 1936 act, amended the 
1916 Federal Aid Act, used sif'ilar language; .as did the Act of July 19, 1939 (Pubfic-No. 
195~76th Congress, chapter 328 1st session). The Federal Highway Act' of 1940, (Public-

. No. 780-76th Congress, i;hdpte 115-3rd session), passecl September 5,J940, provided (s. 
14) . that "The Commissioner o . Public Roads, in ,cooperation. with .the State highway de- , 
par. tme. nts o.f. the respecti.ve. St~'tes.,. is here.by d_· irected to. investigate the s_e .. rvi.ce afforded to traffic, population, and lands b all highways of · each State, · as determined by State-wide 
surveys for the purpose." He w s to report to/Congress on the progress of classifyin,g hi&"h-
ways into groups of similar ser ice importance. .· , , 

642 See, for example, A Co prehensive Plan for Motorways in Detroit, Michigan State 
Highway Department (Lansing, 1941). · 
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the Suirvey and Plans Bureau of the Cons.truction Division; has been . 
carrying .on the same type of work as su~veys · in · the· other 47 States .. 
Its program is rapidly · approaching completion. 643 • 
. . ' f 

The survey has concerned _itself with,_the three major· elements of.· 
the highway probleip.: the physical plant, the use of this- plant by motor 

· vehicles, and the supporting :fiscal structure. Because of the pre-
ponderantly local signi:fi<;:ance of urbari streets, .studies of plant and 
t;a:ffic were limited to rural ~reas. Studies in the three :fields in• 
dicated have been carried forward by the in.ventdry, the traffic, and. the 
:financial branches of the Survey: Although these three branches have 

, worked in separate :fields, their investigations have. been so directed 
that a correlation of their :fitidings will produce an accurate picture of 

· the State's present and futu~e highway needs, and a. sound .factual 
( basis for meeting those needs as fully as_ .the .State· can afford. 644 

The purpose of the inventory branch of- the_ Survey is to inake the 
:first complete inventory of- all ruraY '.pub1jc- roads__:primary, secondary 
and local-and to-make a determination of road mileage, surface types 

' ·. ' ' / ., 

and condition, together with the economic development of the territory 
served. The field work was divided'into four major operations: 

-1. Au automobile log, made b.Y- driving over all public roads, 
measuring their lengths with a calibrated odometer, determining· 
their locations arid types,. with measu,rements _,and descriptions . 
of surfaces and structures. ' · · 

l 

2. · A hazard inventory eonducted with special equipment for 
~etermining locations, . measurements · and descriptions of sharp 
curves, steep · grades, short sight distances, narrow and low 
bridges, etc., on all main roads. . 

3. 4 grade c:r_ossing study inclualng surveys for all ·railw~y 
grade crossings, rural and urban, detailed by kind, type; amount 

--6- 4-,--3 S-e-e'-, P.P-' 78 and. 79, ~upra, · for. an· o.utline of· its .. w,ork• At the time the State-wide 
II~ghway Planning S.urvey was st.udied late in iSeptember 1941, the original s.urvey started 
ii). 1938 was within one year of completion: Maps ,of thirteen counties were finished· and 
availabl.e for distribution by the endof l94L The various parts of the fiscal survey were not 
entirely completed, nor were the· various phases of the travel .sui·vey. The. :federal law pro.-
vi-des that the survey be. a continuing ·one. . About .. $385,000 of Federal and . State money has 
been spent. · · · · · · 1• · . • 

644 Biennial Report of· the.· Highway Commi;sione.r of Connecticut '(Hartfo;c1., 1940) ; · 
report of the State Manager of the Highway Planning S.urvey, p. 110, :whose description of 
t_he work of "the. Survey is summar-ized .herein. S¢e, als9, Seventeenth Biennial Report pf 
the State Highway ,Commissioner of Michigan (Lansing, 1938), .PP. 114 to 122; and New 
Jersey State. Highway Department Annual Report, 1940, report of the State-wide' Highway 
.P"t:inning. S.urvey. . . ' 

I. 
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of highway ,and r ·1 traffic, and problems involved iri. the elimin~-
tio;ii or reduction f h_azards. . . , , · , ' · · · 

4. A culture re~ord including an inventory of farms; d~el-,'. 
~ngs, stores, fact ries,. · schools, churches, · par~s; etc., and the 

. type of roads and otlier transportation faciUties, serving ,,them. 
' . ,. . ',_', 

The'. pr?duc~s to be obtained f;o:qi . these OJ?erations· will inc!ude 
, comple~e· highway and t ansportation maps of the' State a:nd' the sub-

divisions of the State, · nd will show public roads by . type, with , the 
cultural element~ serve by each, incor~orated ·,and, uriincor:por~ted · 
pla'.ces, rail lines, ,airwa' s,, school -a:1:1.d ·. other ·bus route$', p~stal r~ti:tes, 

•. I • • f I ' . ' _·,• . {,·. 
etc., and tabulations of he pertinent factual data. · ,For the first time 

, \ • , , •, 1 I • ': \ • 

there will he an aocurat and, complete record of all public' rural road 
mileages, in New Jersey, adequately mapped., , , · , 

• ·· 1 The :purpo~e of the ·financial ·survey, is to give analy~es of. sou:rces 
.. of lµghway funds, the pl ce and,purpose of high,vay expe1;1.ditur~s, cost. 

of highways, and. direct use benefits. to· t~e traveling public. T:he four 
, .major op~rations compri ed m. this survey are.:; . . . 

.) 
I -

. . • : 1., Th~ fiscal stµd,;i To .prov~d~ a~ aI1iil;r~is_ ·of ~ourees a~d 
kiri.ds of highway 'funds and of ;Ingp.way · exp~nd1tures by State, . 
cou:q.ties/ municip lities, . towns, . etc., and · a coµrparison 1'7'ith 
.amounts exP.ende for other public flinctions. · .· · · · 

. ' ' . . '0 . ·. .,· I I 

2. A ,road st dy.; To obtain (,by intervie."fS with rep:i;esen-
tative motor vehi e driv,ers) a determination of fhe a;inount and 
'purp_ose,s o(the to al annu~l traffic• on New Jersey roads aild the 

', reJative use of va ious highway systems by type, of vehicle and 
residence of owne . · · · · 

·,. ' .. ' ·' \ . :· . )' ' .·, .. 
. .. 3. A :µiotor. v hicle allocation. st~dy .. To obt.aih .' (by the dis-
. tribution of quest onnaires .to owners· of ,_motor vehicles) for each· 
type of :vehicle; determination of -situs of ownership ( i. , e., 

I rural or urban)' ge of vehicle, average anmial mileage, g~oline 
consumption, regi tration· .fees, gasoUne t~es; etc.·. · 

.· , 4,. A 'road li e ', study. , To determine ;(by , an, 'analysis . of· 
·. : Highway .Depart 1ent records) ,,the· probable averag~ serv_1c~ . 

life of each type . road s1,1.rface, probable· necessary future high~ 
-way -construction and · reconstruction; ,and: the annual cost of 
each 'type of :surf e.' ' , . . .· . . , . · : 

I . , . • 

( ' ( ' ' ' ' ' : - .'· 

· ·The products. to be·. btained from these·operationE! _of the financial 
survey include analyti l _. reports of the ki~d, . amount ~rid source of . 

'! 

\' 

r· 
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receipts, and ·the kind, amount and purpose of expenditures, classified 
by governm~ntal units and -\)y road systems ; urba~ and :rurf11 use lind 
support of, rmids/and estimat~s of the probable life expectancy of. va,ris 

'o)ls ,surface type~,· futU::re bighw:ay _costs, and required .revenue ·pelds. 
·· to main,tain an ~dequate highway system . 

. \ ·.. :, ' ' ; ,. . ' . . . ·, . 

.. The traffic ~urv'ey is designed to ,make an exh_3iustive determination, 
, of ·the· ~olume; . type ai;td distribution of traffic · on primary, · secondary 
and local 'road systems. 'The sir major ope~ations comprisecl in this C . 

: . ' . . . , . . . . ' 

survey are: ,· . . . . 1 •', 

1~ . Ke_y station cou,rit. .. To provide basic traffic counts at 
·selected, . primary l'.Qad · intersec.tions, , scheduled · to give 24-hour 

... couri.ts, distributed ;throughout the· year, aJ;J.4 for each. day of tlie 
week. · · ' 

. 2. Blanket count. To .provide a large- number of· short count 
• ( stat~ons to supplement and exte;nd {he key station, data. · 

• ' • • I • • j • 

. 8. Automatic recorder. These are permanent· 1.nstallations. 
of th_e "electric eye"' -to obtain automa,tically contintwus. long-
time traftlc .counts for determining, trend and patterns .of sea-
·so;nal, hourly, and other variations; · '. . . . . 

'.'' . . .... ,- ,, ' . . : ' 

•., · 4. Loadometer .. Ttese are. truck a;nd 1bu.s recording stat~ons 
operated in conjunc~ion with key, sfa.tioml and are for I the· · pur-
pose of recordi.Jtg ~eight, capacity; _kind, origin. and destination, 
length of·trip, .. commodities or passengers C,l;lrried, etc. 

1 
• 5; 'Pit !scale. A .limited- number 'of ,.bus a~d· truck. weighing 

and ll\easuring stations designed to; give -~ high degree of accuracy-· 
and detail as to loading practices, )size, type; . tire equipment, 
make, year, model, etc:. · . . . · . . . . · · · '· 

. 6. Special. o~igin· and' destiriatio~. · .. Studies designed· to Iii~: . 
cure froID. interviews with road . users ._ at selected points, a de- · 
termination of the: need for ;re-routing, by-passes, express high~ 
ways, cut-offs, etc., and ·potential use of. such' improveme:g.t~, if 

'·· 

ID.ade. · · · · . \. 

I . The, following products ~l be secured from. these 'operations of I 
. the traffic survey : records of 'volumes of traffic" on Pf~m~ty; secondarY ' 

• ,~ '" ,; • •• \ • • • I 

and local roads, inclu,ding classi:ficatiotis by type of v$icle, urban: and . 
, rural ownership, origin and destination, Weights; of trucks and busses,, . 
. _ a:q.d com1nodity movemei::i,ts, as well as complete traffic .. maps .QY. 'states 
· and.counties._ · · · ·· · ·' · · - · 

' ' ( 

,· 

I , 
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· This great research project is being ,eonducted. under. the general.' 
direction . of the Chief . f. the. Division. of Information of. the Public . 
Roads ,Administration. It was established . be~au~e of the recognized . 

•. need ,in all the . States. f ·. mor~ 'basic i:0:fo~ation on, ~hicli 'to formu-'. 
) · ~ate future plans for ,lfi hway impro';e:i:nents. '. The intent- and purpose 

was to substitute facts J .r guesswork, lorlg-range .pla~ng for hand-to.-,·· 
mouth hignway progrpn . · , .. • . . . 

' 
. Fro~. the/point of., ·ew: of the 'highway administrator there are . 

three primary questi,ons which must be answered in planning a long- . 
· range 'Ii{g:tr~ay program · (1)· What are the present ·road facUities in · 
the State? (2) In_wha ways-and .to what. extent are these facilities 
inadeq11ate for presen'.t eds and ho~ must tlieybe modified to fulfill 
fu~ure, needs jj:isofar as an now be .. foreseen? . (3) ', What :will I ber 'the 

' financial fequirements f r a progra::w found to be .desirable, ·and' will 
these requ{reinents be· mt? .There 'isari additional questi~n to be-con-
sidered by theLegislatu'.r : . What are equitable bas~ for obtfilning the 
. necessary.· funds . and for, apportioning thein -~mong. tJie several. ;classes . 
of roads ?6' 5 . 

In seeking answers o these questions, the (Highway ~lanning_ Sur-
. vey .iS building:a: fou:rid'tion of factual data on _;which.the Highway 

. ·. Department, .as well as . he Governor an:d Legislature_,· Jnay ·.formulate, 
. plaµs for future hfgh~a . construction . and reconstruction.. It is de- . 
si~ed, in ~short, to· yiel . · complete i~formation C,Ol.lGerning the present , 

. sfa'.te of the :tiighways o New Jersey; the volume, kind and distribu-
tion of tr~ffic ; · the ade uacy · of., existing . highways 1and: bril]:ges ; the · . · .. 
annual cost' of· adequate ):tighways; the extent :of use of tp,e . various , 

, .systems by motor v1ehic e .owners in various classifications;. and the , 
• : 1 sources and uses Of av ilable · highway · funds, · all to .the end t~at a 

. :justtfiable program.· for futµ.re highway improvement . ·may· be. de~ 
veloped. · ·· ·· ., 

At.the present.time the Highway ·nepartinenthas no' coritprehe~~ 
sive, long range plan. .. never. 1!-as had one. Its programs are on a 
year-to:year basis, and a- e formulated annually ·as, ,the time approaches 
for sub~itting 'the sche ri.1e Q( esti~ated· revenues anf road program 

.. 645 Biennn-ial Report of the,HifJhway·Commissi~1,w of Contier:ticut, op. ~tt., i,. 111.. ( 
- • ; : • • ' •• • • • ' • • • • ·, • ., • " 

I 

. I 
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to the Governor on October 15.646 The High:way Commissione:,; and 
High)Vay Engineer frankly admit that there is no, plan looking beyond 

;the next twelv(l months. Their explanation is that it is impossible to 
formulate a three-year or five-year; or an.y extended program because 
,of the uncertainty as to what the Joint Appropriations Committee inay" 
do. 

This begs the question, If, as they agree, highway . phtnning is a 
. basic consideration and a. 11:ece$sary condition precedent to highway 
building 3:nd improve:rµ.ent, then the Department should· Ion~ ago liave 
undertaken a factual study of the kind• now being, conducte~ by the 
Highway Planning Survey. The State has investe.d well over $500,· 

1000,000 on its own• primary system and in lielping finance a large part 
of the secondary system. 647 A program· of· almost $350,,000,000 of needed 

. improvements on . the legislated State system lies on the desks of the . 
Highway Commissioner and. Engineer1 'The desperately complex prob-
lem of ·adequately providing for traffic in the metropolitan area stares 
them full in the face. · ·· / 

j • • • . ' - . 
The man-power and tech.nical ability to do tp.e job are present. The 

wiU to do is n~t. There is a real guestion ·whether the Commissioner 
and the Highway Engineer have really been interested in planning. 
Although the State-Wide Highway Planning Survey has been carrying . 
on a very large number of traffic surveys of various kinds, the Electrical .· 
Division has. been allowed to. continu~ its Independent . traffic checks, 
using from 100 to 250 "laborers" in doing this work. 648 There has been 
no real attempt by the Division, w'hich is directly responsible to t~e · 
Highway Engineer, to, coope:rate with the· Sfate Manager of the Survey 
or to use the. data so· carefully gathered by his staff. 649 

I \ 

646 Cf., Princeton Survey report, op. ·cit., p. 193 to, 195 .. 
\ ' I I ,,. , 1 • -· • 

64~ A statement prepared by ,the Chief. Auditor and Accountant shows that New Jersey 
has made the following expenditures and commitments from 1917 to December 31, 1941: 

State' highway construction .................... · .. ,'. ..... , .... · $346,648140 
St~te highway maintenance .............. , ............ , . . . . . 60,566'.994 
State ai!1 to counties ... : . , ....... ,,. .. : .......... : ............ ' 111,083,894 
Township and borough aid ...... ; ..... , ....... , .......... : . . ,36,015,000 

i Total ., ............... ; .... :· .......... : . / ............... , $554,314,028 
648 See p. 119, ;upr,a. · 
649 An. additi'onal "Sidelight is that the Traffic Engineer who, like thE;. Planning Survey, 

is under the Surve,: .and Plans Bureau of the Construction Division, has set up his own traffic 
counting machines. He sometimes uses Planning Survey information. 

' / . . . 
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Again~. th~: Co:m.Iiliss· .is _a mem~er. ~( the State Plannip.g 
B9ard/1~0 The chief dut of the Board is to prepare and perfect a 

,, master plan: for the.'phys cal dev~lopment of .the ,State and ''prepare' 
and keep, ·current· a propos d long-terni progr3Jll of major state· improve.: 

, ·' ments." Ampng, other fh. s, it'is directed to "advise with the various 
'State' departments an<a bu eaus and with local au'~horities and individ-
9"als with a' view to the co rdinatio.n 1of all physical 'development plans, 
including plans' for 'high ays, ' airways _and air: terminals, parl.r"'.'ays, 

· parks, water supply. ,deve opment/ flood control, land Use, recreation 
. ,· .. . . . • .. I . . , , ' 
· areas and forest reservati Iis that are related to an ordered and. com-
prehensive developni.ent Q ·. th"e: State." The ·Board is aut}iorized . "fo 
. ma,rn pl~ing studies • an . surveys. f~r the collectfon of. data pertairi-· 
jug to,* * * parkwa:ys, hig ways, traffk, trarlsportation * *.* and other ' 
matters i~volved in the . hysi~al de\relopmeri.t' of the· fJtate· or df any 
subdivisions thereof." 

\ • ', I • ' ) • 

. ' ' I 

. . . _ T1!,e Cmnmissioner . h s· attended very few meetings ·of :t};le State 
. . Planning Board from the tune he took office in April 1935., On 'sQme-. 

1 ·occasio~-s he has sent a r presentativeto its ,conferences. _.There is no· 
evide11ce of an active coop ration ·iµ the wor~ of thi.s b:µportant body~· 

_· ; . T~e State Planning~ ard w·as an.adaptation of the-Public Work~ 
· Planning Conrrnission rec mmended by the Prin~eton Sµrvey report.•651 

The , pri:tna,ry .duty of _ that. Commission W:as to 11,ave been . to in.vestig~te , 
the need for, and the 1eco . mic advantf:l,ges<Of any public improvement,,, 

·1. L , · ' • i ',_ . , . . ' ' 
proposed fpr construct.i.011:· y the ~tate. . All proposals for public works 

, emanating· from · the State departments, inclu~g. the construction pro- · 
. gram of the Highway Dep rtment, would first have 'to_ be, submitted to 
. the Public 'Works ·Plooni g Oo~missio.n for report: .. Th;e.Survey:in-

. dicated a few of the ben fits that would_ accrue .to the Highway De-
partment and State- High ay Sy~tem: because of the work of the pro; 

···posed Commission... They a,re worth noting. ·here· ·because · they would·' 
' also result from a real · hi h'way plannin.g pmgram undertaken by• the 

Department ;itself: , ·. · · 
l , • ,. , ') 

·· 650 Created by P. L 1934, ,l' 178;. R. s:. 52:21-1 to li. -· 'the ,Board cohsists> of nin~ 
1 members appointed by the Goverrio by and with the advice and consent'of the Senate.' Four 

·· · members · afe ·-appointed from amo g · th<e ·heads of the State departments, the remaining five 
being appointed from a_mong the . itizens ·· 01£ the State. The 'Boarcj. has met regular:ly and , 
undertaken various. stud,i'es .. · Tho e appointed to it from ,the ,State 'in general have .been 
eminen'tly qualified, able and intere ted citfaens. . . . . 

· ~51 op; cjt., J,p. 11i to 180; 

i\, 
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1. By, revismg the legislated State highway system in the 
• light of a' thorough · analysis of population, . commercial and in-
dustrial trends, further highway· construction: could be so placed 
and des~gned as to serve effectively .over a longer period of'time.' 

2. Under a comprehensive plan, the r~lative importance of 
various projects will become more ev.ident, and factual support 
may be given the logical construction progr3rm. , · 

3~. By reframing the existing State Highway System on · a 
broader factual base,. the highways of the State may_ be classified . 
with a considerable degree of cert,ainty as major and secondary 
routes, parkways, etc. Under 'such classification, it should be 
possible .to apply varying standards of construction with safety. 
Right~of-way widths and the wid~h and thiclmess of 'paving could 
be reduced, and ~he maximum grade and degree of curvature .in-. 
creased on secondary ro.utes and parkways, with resultant econo~ .. 
mies. · 

· 4. A. comprehensive State plan; should greatly lengthen the 
foresight of the Department l;loth in the location of, highways and 
construction types, th~ lack of which . foresight has been a con-
~iderable element in construction posts. · 

. 5. By including park, arid parkway studies fn the State, pla:p., · 
it should be possible to coordinate the J State Highway System · 
with future parkway development of l;loth State, and county ju-
risdiction. The incorporation of parkways in the future highway 
system of the State would . result in improyed service and ulti-
mate. economy. · 

I 

6, A comprehensive State plan would tend to coordinate 
county and mun,icipal plans, serving as a basic system to which 
local projects may ,be related. · · 

'( . 

· 7. With the State plai:i as a basis 9f cooperation, county and 
municipal authorities might assist fa protecting State plan proj-
ects against the encroachment of land · developments. 

, The reply:. of the Highway Commission to the Princeton Survey ' 
·planning proposal was typical.652 It attacke,d some of the criticisms ' 
which the Princeton study had made. of its work, but its reply to the 
major charge that it had neglected .its ·planning function653 was singu-

652 Statement of the State 'Highway Commis.sion on the Princeton Survey, op. cit. 
, m J;>riric.eton Su~vey · report; ;p, dt., p., 193. · ' . 
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. larly ineffective.· bn: ~he record ~nd the, facts, th~ charge was linan- , 
swe:rable. ,As: for the rec mmendation of a Pla;nning Commission, the 

- Highway, Commi~sion sta ed that tllis., meant th~- creation of just an-
. other agency ·with an,, ex nsi've corps of engineers and assistants. - It 
· was "doubtful. if any re l econqmy . would result." Planning boards 
were unknqwn in other st tes. Th~e entire proposal rested on theory,~ .· 

' why hazard leadership in he. highway :field' on a theory? . . . - . ' . '( . . 

The High~ay Commi sion never did discuss the real pQint at issue 
..:,_which was highwiy pla ~ilg-on its merits. -Its own recomnf~nda-

·. tion .was that the traffic urvey then being made 'in cooperation :with' 
the Federal Bureau of :I? , blic Roads, be examined . by a committee · of 
.the Legislature in 'dmjun tion with the Department engineers so that 

, information from both' so rces . could be used in formulating a plan to . 
revise the legislated syste . · This. proposal is revealing. The Comm.is-: 

: sion's idea of planning,wa a·study of traffic counts .. Nothi+tg was said 
of road :inventories, :fiscal surveys and th¢ great volume of varied re- . 

I , ' . . ' . , . 
· · ' search that_ goes to -1nake p a worthwhile )lighw:ay planning survey. . . 1 

··_. The attitude of the H ghway .·Conµnis~ion towa,~d a br~ad planning. 
of highway needs on a lo g-range basis has charactel'ized the point. of 
v~w of the· responsible he ds,9f the Department ever ,since ... Their un-
willingness to go ;ahead annot be understood. The excuse that the 

.· AP,propdations Committee of the Legislature has forced the Department 
· to plan on a year-to-year ,basis is ,specious. Certaihly the Department 
'would-be in .a far better p sttion if it .c·ould go ·to the public and to. the 

_ 1.: Legislature :with a well-ro ded, long~teqn 'plan, setting out in schedule 
forni. the. construction pro ram I for . the 'next ,:five yeal's or more, and: tp.e. 
annu~l :fiscal requirement to, meet that progra,m. Everyone, could then 
see the highway picture !:!- · a w1l,ole~ At the lJreseri:t time, the ·people of · ,-

. New Jersey, including t · Governor and tegislature as wen as· the. 
,Highwa,y Depar,tment.itse f, have only a bits-and-pieces' view·:of. the ex-
istin&° highway plant -and hat is still '::requir~d. , , · · · , ' · 

, ·.· There ,caµ be no ques ion that the responsible personnel of the De-
r partment could work far mo·re effectively if a comprehensive· highway, 

plan were lai,d down. Th. 'existence of i'l- solid foundation 6f fact would 
give the 'plan validfty an elµninate i!J.ost of the criticism thatihas ex-
isted throughout the S.ta , par.ticularly '.in the metropolitan northern 

· area, concerning the work of the Department. -

J 

,_ 
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It is recommended, ·therefore, that a Highway Planning Bureau be 
set up under the chief administration officer in the proposed reorganiza-
tion1 of the Department. _It will carry on the work df the State-wide 

· Highway Planning Survey _in expanded form 'as a continuing program 
of the Department. In this way the vast anwu.nt of information aJ, 
ready gathered win be, kept currently comrlete, and new and special 

· .problems will be studied from time to time;654 · · 
, , , 

The princip3:l function of the B~re~u, ho\\'ever will be to analyze 
and interpret its collected informat,ion in_ order to provide Department 
· authorities with sound factual bases i~ making. decisions regarding 
policies and operations. 655 . The Bureau ~ill, of course, cooperate very 
closely with. the engineers.of the Department;. Its objective will be to 
achieve the ·progressive improvement of the 8tate Highway System. to a 
point where it will .always be adequate to th~ current demands of traffic 
and the needs of the population. · · · 

\ 

There should be an immedh;tte ani · complete ·review· made of, the 
legislated State. Highwliy System ·for· the purposes of sound revision and 
modernization. The Department jtseif a:Iways has a ce~tain, amount of 
information pertinent to, such a review.· ·_ The very large 'volume of 
significant data developed by the State-wide Highway Planning Survey 
will be of the greatest help. in re-evaluating the_ system., 

It has already. been pointed out th{l,t a number of routes. on the sys-
tem, will never, and should :never, be built. Others are· in heed of im-
provement. _ After the system has, been reviewed in the light of the 
survey data, the schedule of' needed improvements referred to above is 
c.ertaini to be changed· considerably in scope and cost. 1 A reference to 
this. schedule will emphasize its staggering :proportions. The "needed" 
improvements actµapy equal the amount spent by New Jersey on State , 
highway construction from, 'the time ·the' Highway Department was 
cPeated in 1917 to. the end of 1941. 656 .. 

654 Suggested problems for special study include the selection of a .possible,. State sec-
ondary system; the relationships between, pavement capacity, highway design, and traffic 

, accommodations; time loss on highways; and the relation between accident occurrehce and 
highway design, as well as roadside exploitation. ,-

655 Michigan established a Highway Planning Division to succeed its State-wide· High-
way Planning Survey in 1939. This. marked the transition of the project from its fact-finding 
phase to its fact-using phase. Eighteenth Biennial Report of the State Highway Commissio,ner 
of Michigan (Lansing, 1940); pp. 106 to 115.' - ·, · 1 • , , ·, • 

656 Compare the sche.dule on p. 360, and the figu~es in. footnote 647, p. 367, supra. 
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Clearly, .the· miµn pr blem facing the. Highway Department today' 
.. is the development of a l ng-term :program of S.tate highway,, constru~- '. 
' tion., · It· is recom:,nended hat a highway planning' program be 1U1der- · •. 

taken· and pursued wi:th l possi~le :vigor. T4e program "7ill be ba,ed 
. ,, . 'upon ... a · .carefql study, of the existing· highway. systems of, the~ State,· 

highway rieeds,' and funds available.' It' will consider such matters . 
tp.e present and probabl¢ f_ ture earn~g capacity bf each road, :potenti 
economi~s in the col:lt of eh,icie operation, Safety factors, traffic · mov -

· · ment, and the economie, ecreational social; aest:Jietic, and education T 
. · advantages to be derived. 65 , The order,: type and extent. o{ the improv 

... '. men ts should depend :Upo 'a balancing of' th~se. factors ... 
:, l • ' '!•," . ' •, ., . : • ,1 

Irp.p;rove:r;nents w:ould e. planned to .proviq,e, the type, kind l)l,'nd di-
mensions of facilities nece sary, for .safe and convenient use by diffe~Iit 

. volumes·. and kinds of tra c. ·They should be programmed in such, a 
· way as to make up for e isting deficiencies and to meet the )1.eeds: of 
estimated· future traffic. · · · · : 1 • , . • · ' 

. . Since the rate an(;l e ent of improvement depends on the: amount 
of. funds available for 'the u:rpose, thorough i:q.vestigaiiion. ;is·· r(jlquired of 
the basis .of highway sup o:cl,· the source and disposttioi::t ofl revenues 
arid the estimated inconie. This invblves consi.deration of the different 

, . ' types of highway taxes, th ~pplication of tl;1e· ,revenue to various classi- . 
' :fl.cations of roadways, and the resulting balance between payments 'and 

benefits for different kinds of highway, taxpayers. 658 . : 

. It is clear .ti;iat the:i,'e ill ~e Iitti~ highw~y constructfon during: the , : 
present national )e,mergenc .659 H1g~way worli will be.confined to main-

.. taining _,tlie existing • syste . . New constructi.on 1\fill . be. liD1ited -to that , 
, ' · which is needed,. in con.nee :ion With , the. war program, , or recognized as 

· 1urgently 'necessiry .. ,It is recommended that 'if. the , reduction fu .high~ · 
way construction · at thts . ime produces substantial unconiruitted sur~ 

\. ' pluses of highway f11nds, s ch funds' should be ,built up into a reserve to, 
. mee~ the requirements of · arefully planned. pos;t-war highway construe- .. 
tion.. :One importan,t m ner in ·which· this may be done is to, make · 

'' \ . . .--'----
. . . ' 

. · 657 One of the important mat rs to be,' considered in ,su·ch a' program will be the .con~· 
struction of parkways and limited ccess highw~ys, See pp. 347 and 348, suprq,, 1 • ' . 

1 6 ij8See the discussi~n of high ay cost allocation, ,pp. 219 to. 227, supra.' 
659 Wa; w'as declared with · rtrtany,. Italy __ and Japa;~_ ju~t ~s _this ~tufIY •:w~~ dra. w;ng 

to a·dose. · 

( 

·. /· 

.1' 

I 
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right~of~way purchases along important route~ ~n anticipation of' later 
construction. 660 ' 

With the sharp decline in highway con~truction during the prose~u7 
tion of the wal'. effort, the Department finds itself in a position for the 
first time since it was created in 1917, to sit b~ck and re-evaluate the 
whole highway program. Time and men are now available to study tp.e 

'problem from ev~ry possible angle, and, to do• a· first rate job of htgh-
way planning. It is unlikely that srich an opportunity ,will again pre- . 

· sent itself for a long time to come. . 

The main .plan should ·. be prepared and perfected now. Once laid 
) ' 

down, it, will. be a relatively simple matter t,o keep it up to date so 
that there will always be a long-term comprehensive plan for the high-
way authorities ~o carry , out. . ' ·. 

It is anticipated that the Highway, Planning Bureau will cooperate 
to the fullest extent with the · State Plannillg ':soard and with county, 
municipal and regional planning boards for the purpo~e of achieving a 
maximum orderly and. coordinated physical development of ~he ,State 
and its subdivisions. .This would increase the effectiveness of the high-
way projects aµd prevent possible waste ,of public m,oney. 

Highways are, intimately related. to t];ie 'life of ,the community; Ref-
erence has alro3:dy been made to the ''economic, recreational, social, 
aesthetic and ,educational , advantages to be derived" from proper plan7 
ning. Highways must be planned wf th full cognizance of· all areas of 
the public interest and welfai:e. They should' be developed with a view 
towa:i;d protection of and service to these areas. 66~ 

. The Annual Highway Program: 
' ' 

The provisions of the Budget Act. require the Highway Commis-
sioner, on or before October 15 in each year, to submit ·a road program 

. to the Governor at the same time that he delivers the sehedule of an-
ticipated revenues available for highway' purposes ·during the ensuing · · 

· year. The road program must state the dedicated fund items, and the 
general fund items separately, according to purposes, routes and sec;' 
tions of routes.. It ·may include. pr9jects to be substituted fo~ those in, 
the principal program should it· be found impossible Qr impracticable 

I 

6so.see p. 342, supra; 
661 Cf., Prh1ceton Suryey report, op. cit., p. 180. 
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to construct or carry out any one or more of the latter.662 The Gov-
ernor then reviews the road program, as well as the schedule of antici-
pated revenues, and for±ates his budget recommendations thereon. 
He submits these recommendations to the Legislature along with his 
budget message. 663 J , 

' ( ' 

The construction pro ,ram proposed by the State Highway Depart-
• ment. . for .1942 co. nsists o.f·~· · 33 .. State proje. cts, t .. ogether . with a F. ed. er. al 

Aid highway beauti:ficatiof project and .. the State-wide Highway Plan-
ning Survey. The estimated cost of this p_rogram is $24,351,020. The 
list of projects submitted jo the Governor as an alternate program con-
sists of 40 State projects, involving an estimated co~t · of \$79,080,000. 664 

, The manner in which· the annual highway program. is put together 
.. points up the importance of a -long-range· highway, plan based, upon 
· .. data secured through a co tinuing highway planning survey. The Con;i-
missioner · considers all pro· ects . recommended or urged from any source .. 

· :s;e then se.lects those. he t 'nks should be built during the. ensuing ,year. 
-The annual program and he alternate list of projects are adopted by 
the Commissioner after co sulting with the Highway Engineer. . . 

. . . . ' . ' 

. . Some of the ·projects undoubtedly represe~t those considered as 
. most urgent by the Con truction Engineer and his · staff. . Most of 
them, however,, are the res lt of local pressures. County ,and municipal . 
officials, civic organization , and other intereste(i individ;uals and bodies, 
constantly argue for the p ojects they 'feel should be built :first. • Their 
requests and demands ar made by letter, ph<?ne, personal confer~nce 
and visiting delegations. Those ,who .are most insistent often mana,,ge 

- to get their local projects- onsidered ahead of others. There is nQ plan 
to control the choice of th Commissibne~, nor one that he ii{a,y referto 

. for the purpose of showin intereste'd parties the priority "(if any) to 
which a particular pro,ject may be entitled. 

_ The best that one 'ca hope for under these circumstances is· that 
the choice of the. Highway Engineer and the Commissioner will be con-
trolled as much as possibl by the immediate need for certain improve- , 
ments. There is more tha a ~uspicioi;t, however, that other considera~ 

6 62 R. S. 52:22-20(c); and. see' pp. 194 and 1p5, supr,a. 

668 R. S. 52:22-20(d); and see p. 195; s11,pra .. 
664 Budget Message· of Gove~nor Charles Edison, 1942, •AP, cit., pp. 472 to 475. The 

projects on fhe principaJ program' involved 19 different routes and a mileage of 56.7 miles. 
Those on the alternate list involve 28 routes and 161.6 miles. · · · ·· 

' --- - . ' . . ' ' 
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tfons brought about the selection of. many of the projects included in . 1 
. the annual highway programs of recent years. Public hearings by the 

Governor's Highway Examiner might have elicited proof to substantiate 
,· ' . ' ·. ' . '_ . . / 

this · conclusion. Equally eloquent is the folle>wing schedule · showh1g 
. construction on the State Highway System during the term of the 

. . ' . , ' 

l;Iighway Commissioner :665 . 

S!ate Highway. Cons~ruction; 1935~1942 

New Gradin.g-,-
construction or Wideining <ir prepara(ory \ 

County· reconstru.ction ·· 'dualization to.paving Total 

Atlantic .......... l.680 7.165 8.845 
Bergen ... •, ... •'• .. L3.649 '7.2341 9.450 30.333 
Burlington 

. , 

. 18.131 21.927 1.838 41.896 ........ 
Camden •'• ••••• i ••• 1.804 3.256 5.060. 
Cape May; ..... ·:. 6:014 6.014 
Cumberland ....... 0.020 0.020 

Essex;· .. -...... · .. \ .. 7.264 . 0.450 2.873 10.587 
Gloucester ........ ; . 3.484 2.873 7.686 14.043 
Hudson ....... -... 4.124 1.809 0.476 6.409 

Hunterdon •·• ...... 13.436 0.340. 7.419 i1.195 · 
' ·Mercer . . . . . ........ 4.021 · 14.751 5:156. 23.928 . 

·Middlesex 20.990 37.598 2.675 61.~63 .......... 
Monmouth . . r.· ...• ; . ·30.838 3.231 I 34.069 

I \ 

17.537 · Morris ....... .' . \ .. ·· 16.842 0.695 
Ocean ............ 16.204 16.204 

Passaic . ' ......... 8.097. \ 7.306. 15.403 
Salem ......... · ..... 4.635 ·. 4.635 

· Somerset \ 

1.830 9.690 -5.054·, 16,574 ......... 
' Sussex .... .' ....... 3.331 3.331' 

Union ............ 3215. 23.572 0.404 27.191 
Warren ... , ....... 4.758 , 4.758 

\ 

57.502 · 369.295 Totals •• ii•-'•,• •.• ··• , 184.367 127:426 . ' 

665 Squrce: New Jerseyr State Highway Department. The figures are a:s of Ja:puary l'; 
1942. . r 
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·-_ Aside from Mi.ddlese _.Co~ty, 1which b~nefi.ted from:the·d~alization 
-and ''widening -Of Routes -- 15. an~ 26 and ,other projects, -the two counties, 
· that enjoyed the iargest -onstruction programs in :terms !of :mileage were 
-Burlington and +\'.[orunoti h.-66"a Ther~ were 30.838 mile~ o'f new cons~ruc- -
tion orree'fnstructh:m in Monm6uth during the period from 1935 -to the 
end pf 1941~the largest ·1eage ip. t:fie State. Together-with 3.2~1 miles 
of widening or dualizati , ; there were 34.069 miles of construction work 
_in Monmouth Qounty: in hat period. Iµ the case of Burlington County,·_ 

, there were-18.t3i miles of new ~onstruction _ and ,reconstruction, _the I: 
thifd largest '•mileage i --the State, and,'21.927 miles of 'widening or-

- -dualization; Tlµs,··toget er with 1.~38 miles of ·grading preparatory to 
paving, m3:kes a t_otal o_t 41.896 miJes of State hlgh'fay con~t:ruction in 

-that county. - _ _ ' " - - - · _ · -- _ _ - _ . '_ _ 

There was probabiy ~rgent need for some' of this construction, but i 
1 it can hardly be s~id · af all--of, th~ ~o:i:-k ·w~s so pressing that :it, 

merited top rating ahea of construction in other coun#es. '. One need 
only 1examine , the , sc:Jied le on ,page 360 1 to realize that there is a large 

-_ volume of;needed dualiz tion and reconstruction: work ln counties like ' 
iAtla:ntic, Bergen, Cailld n, Essex, Gloucester, Morris aJld- Union.· ;At 

- ·1east ·part 'of.the 637 nii s of legislated Sta~1 highways: stili remaining-
:to taken ov;er :.and ex ending' ~to every county of the state, merited 
eg_ual; attention --with ' t e work 'done in • MOJllll<>Uth ~Jld B-i;irlingi;~n 

, -· Counties; ' 
•. '\' J , ·,) . , ~- .- r·, . . . . . ,1, : , , 

The_ cqncentration o so much highway ,constr_uction. i~ the countieEI 
mentioned\ shows how t e · minds df the Highway Commissioner -and ' 

, Hig~way Engine~r wor ed. ·- 'The' figures prove -beyond ,cont:radictJon 
that, until the Departm nt begins -to operate unde:f a considered plan 
which is grounded -in th, factors discussed heretofofe,, .the_ annual r6ad 

• progr~ms will continue to reflect d~cisions arrived at o?- other than 
sound planning principl s. ' ' , , , , ' , -

' ./·; ./ .'. It, I I., ' '.. • \ •. • . • • • • 

. 'Wi~hout such r a __ pla , th.ere can be_ 1!-o .- real direction to the :highway . , 
-prggram. · · 'Th_e Depart en~ needs' _'a -plan_ for' its l_()wn _ guidance; , · The. -_ 
.Governor and the: 1'egis ture ough,t to have the be:q.efi.t. pf- one. Uiuler 
,.the pres~nt system they have no standard by whi~h to, judge -:whether -

· 1. '-the a:p.i:mal highway pro 'ram should be approved or 'reje~ted, in .whole . 
: ,.,'· ' . .. 'r , ·. '., '' ' .\ ·_. 

_665a Burlington is_ the .horn county, of the State H~ghway Engin'"er and Monmouth the 
home county of the Highway omniissioner. -- - '\ - ' - ; ' - -- ' ' A 

I' I -
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, or in part. As it is, 'they ,must depend largely upon the recommenda-
tion .of the Highway Commissioner. · · · 

, Surveys and Plans: 666 
. .. 

· Once the L~gislature has passed .the State Highway Fund Appro, 
, · pr.iations Act, the Department· engineers are able to proceed with' carry-· 

ing out the annual road program. The extent to which it can be 
execute(idepends, of course, upon the amount appropriated for construe- 1 

tion on the State Highway System. . This amount' has been set out as 
a. Hue item in the State.Highwa;y-Fund Appropriations Act since 1934. · 

Actually, the Survey and Plans Bureau does not wait until a 
route 'is inGluded in an annual 'program before. starting work on it. 
Studies begin as soon· the Leg\~la:ture has designated the route for 

. inclusion in the State Highway Systein;'-at least in , the case of any 
· route considered ·at all im~ortant and necessary.' Some routes; as has 
been indicated, before, are given no cou13ideration .because' they are 
unnebes~ary or· impractical from the, very .start. ·· In studying a route, 
~lie .engineers examine existing maps of• the area and go. over the 
ground. Aerial photographs are som.etimes taken. · · 

' ' 

The route is considered from every angle : where ,th,e line is to 
run,. what,' services' .the road· is intended to give,. the various · features 

· of design that. ought to be incorporated in the construction plans, 
. · and. similar .matters. . The Engineer of Survey and Plans discuss~s the 
· more important aspects of th~ problem with his Location Engineers 
and with the Con,struction Engineer. His ·_conclusions ali[I to the route, · 
and type of road to be built. are recommendations which he takes up 
with the Construction Engineer ::i-nd, if. necessary, · with the Highway 
Engineer .. , In some instances, a public hearing is held hefore the . 
Commissioner on the line which the route is to take before a fut.al 
decision •. is rea;ched. · 

The Engineer . of Survey and Plans tries, insofar as possible, to 
delegate the detailed work and minorproblems to his assistants, con-

. se'rving his time for a consideration of major problems. · His constant. 
study of the · State, Highway System sometimes leads him to recom-

J '., 

·. 6d6 See pp .. 73 to 80, supra, for the organization and duties of the Survey and Plans 
, Bureau. · · 1 1 · · · · · · • 
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"me:i;id that a certain :rou e be, legislated becau,se It ·is a necessary '~nd 
logical link in t~e syste ; Thus, he initiated Route S-3, beginning on 
Route 3. in East R,uthe ord, extending westerly and· connecting w#h · 
Route 2 in Rut1herford, a d continuJng in the vicinity, of Ol;ifton, where 
it connects with Route 6. . This. route. was what is termed a. "natural'' 
from both the e:o,gineeri g a:p.d traffic points of view .. · '· , 

To. the ~ase of any le islated ·route coµsidered of some: importance,· 
i'econnaisance !\!Urveys . a made under ' the "direction,' ,of t:b,e ;Location I 

Engineer afte_r he has di :ussed. the route gene~ally with the Engineer . 
of · Survey and Plans. T. is work I is· done tli:rough the field offices ,of 
.the. Bureau where tl:l,e s rv::ey forces collect all necessary data. The. 
main µne -ofa route is sitally; decided upon by th~ Engineer of Sur-
vey and Plans after th reconnaisance . s:urveys · are completed. . In 
some cases a preliminar survey, is. also made before the route actu-. 
ally appears on an ·annu 1 program. The :fin~l survey determining the. 
,exact line is made a:t ,the time the· route is includ~d in the progra:m.661. ·, • 

.· S.takes . are ,driven. and -e · final construction pl~s ( contra~t . draw- .• . 
ings) are prepared in th field l!llder th~ s:upervisio:µ ·of the Location 1 · 

' Engineer .. At. the sam~ .time; the field forces_ prepare· the. general 
property key maps ·a~d neral entire tract maps ,that go to the<Real • 1 

.· Estate Division to be· u ed in _ connection with_ right-of-way acquisi-
tlon.aas ' ' ' 

The Ldcation Engin ers are in daily contact wi_th , the Engineer 
of Shrvey and Plans· re arding the work -of 'the field forces; ·. They 
keep in touch with the O ce ~Engineer in order to discuss · such'.. prob~ 

'le;ms as turn up on the :j<;> , so .that when the final tracing is prepared, 
relatively few corrections wiU, .have to ·be .made by hini .. Very often,·· 
the Offi(}e Engineer goes into·· the :field . with the Location Engineer · 
---· --•' ' • . I ' ' ,,/ I. ' . ' ' •, 

'\ . ., ' . . ' . . ' - .· . 
6611 t)s is not ,until the annu 1 program is practically. approved and the Legislature acts' 

·that the Loca_tion Engineers can et their field forces ;into full swing. Because of the fact,· . 
that the Legislature does not pas the State Highway· Fund AppMpriations Act until June ·-, 
(seep. 165, supra), the engineers find the construction season _full upon -them. Time is at a 
premium. The result · is that co tractors do _n:qt begin their work until the next year. on 

· ,.mator projects; The, qack-log' £ J,lreviou~ly aupiorized. construction •.work ahdSrQutip.e 
· duties must J:>e . depended :upon to. carry the Department through the turr_ent season. 

- This fa a prim~ example of th difficulties.a~isfog ou't of the Departme11t's insistence uport, 
the calendar year as a ,basis of• o erations; If its year. were one with. the fiscal year of the 
rest of the State it could. plan its construction .work and the balance of its program sci that 
they_ would getthe ·foll .advantage of tlte summer' and' fall seasons. _ · ' ·· ·· · 

ess,see -ftJ-·298 ~rid 299,:sup-r 

I \ 
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when the plans are about' to· be finished, in order to view the actual 
' ' -( . ( ;,.-

site. • .. · · .. 
' 'rhe construction · plans are reviewed and checked by the Office 

Engineer and his. staff in Trenton who provide the final details. 669 

· These include coordinating the plans with the bridge plans prepared . / . . . 

in the. Bridge Bureau, arranging with utility companies for their 
installations and st:p;LCtures, etc. The ·field estimates of the quanti-' 
ties· ~f' materials required · are also checked., . Such· supplementary 
specifications as are necessary to meet. the particular requirements of 

· the project are drawn up under the·. s~pervision of. the Office Engineer. 
and mimeographed. He also prepares the\ proposal forms that are 

' used in bi\lding for the work. r, · 

The co1;1struction plans make . provision for ·conduits· to be used 
by the Electric~! Division in making its installattons. Tlie Office 
Engineer checks any plans and specifications •prepat'ed by the Supe1·-

. vising Landscape Engi~eer for.· the .beautification of new highways. 
Usually these plans a.nd specifications c01;ne in subsequent to the ,con-
struction plans and are reviewed generally to see that the ~andscape 
project is properly designed fa relation to the other featur~s of the 
highway and that the contract speeifications are in pr'?per shape .. 

It should be mentioned that the Survey .and. Pla~s Bureau does · 
not prepare the p~ans for bridges. It provides the Bridge Bureau 
with a su:rvey of the route, and stakes out .the bridge site. The Bridge 
Engineer and his staff are responsible for .the design 6f bridges and 

• • . . • f 

structures, and the preparation of plans and specifications for this 
work. · · ' 

After, the road constructi.on contract has been let,. the field men 
of the Survey and Plans Bureau set the. !;!takes a~d make measure~ 

. ments for.the' co,ntractors. At the close of a job, th,ey make all measure-· / 
· :ments of the .:finished road. Whenever it is 'impossible for them to 

check a certain feature of the road ( as, for example, a drain) the · 
.construction forces give th~m the necessary data. · · 

Because· of changes that· naturally arise in the cours~_ of 'the_ 
execution of road {;Ontract, it becomes necessary to revise the origi-

'6.6 9 See p, 7 4, supra. 
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'nal tracings of the coil.st tiction plan. This is done' iij. c;,range ink arid 
the final plan . is known a~ the ''as built", ,plan. . This plan and the . 

. final ~eas-q.reme:hts mad .. ~y the field staff are then, check~d ~y the, 
' ' · • Office· Engineer and :his itssistants. This• is done as, a service1 to .the . 

Constrl!ctiori Distr:ict E gineer in connection· with the final payni_ent 
under the, contract . 

. The . O:ffi~ • Engineer _ lso checks. t:tie plans and est~ates, pr.1:pares 
the) supplementary spec. cations, : ~nd checks 'the quantities ' qf ma- . 
terials µered on. th~ road "as built" on reghfar Fedebl Aid highway ' 

<: , projec~s, whether on Or . ff the Sta;te Highw~i ~:rstem. 6 ' 0 . ,' • 

• . . ' I ' . • . , .' . _; .C . . . ,, .• • 
~n 'cases where . the Office· Engineer does not. agree w1th .soin~ 

m,atter > relat~ng ·. to' desi n, . or a'n: im~o~tant pr<?bleip. arises in.' con-
. nection with the · constr ction · project, he takes up the. ~riestion .·· ~it~ . 
·the Location Engineer i.~olved and, if neoessaty, with .the .Engineer, 
of . Survey and · Plans. , 

'' 
. ,Right,of-way plans. repared by ~he_ :field forces, of. th~· s'urvey 

arid_ Plans·,Bureau, are r viewed by .the 1Assistant O~ce, Engineer~ and 
hj.s, staff;GZl He ch~ks -~ e general property key m~ps as ,to accur~cy, , 

-scaling, . parcel areas,·,· unicipalities · traversed,· and othei;. det84ls;. 
Thes~ ,plai:i.s, ar~ then ch c~ed again~t ~he construction plans; for such 
matters as needed slope rights; drainage rights . ~nd, pther ~asemerits; · 
If fµrther informatfon is , eeded, the Assistant Office Engineer_,contacts 
the Location. Engineer· a d asks him to ·obtain the additi~nal 1details _! 

'froni, his .fiE~ld stan:. , Th general C;llltire' tract iriaps prepared in tli.e 
·field offices are also" chec ,ed, but Jn 1 a general way. .. 

. 670 Rail~oad grade crossing., 'Jimination work is a }00%, Federal A.id ,Project (see p. 72 
and footnote 100, and p. 177 an footnote 257, supra). The Federal Aid Engineer in the 

1 Coristi;uctibn Division is the,liai on ·man' between-the Department ·and the Fede'ral, Govern-· 
ment -.for 'all Federal Aid' proje , ;whether. regular, seco,ridary road or grade crq~sing elimi-
nation. There are two kinds of rojects: (1) on the Sta:te system, where ·the railroad com-

. pah;y designs the sfrl!cture i~ . t e highwaf . passes · un1er its line1 and the· Bridge' Bureau 
designs.the structure 1f the. high ay·.passes. over the railroad; ,and (2). off the' State system, 
where the railroad prepares the !ans. in all c115es: , . . ; . ; . , , , 

The Bridge Engineer review and checks the plans f~r strudu'.res. The Offi,ce Engineer 
che_cks the pl;,ins for road a ppr aches. .The contract is then advertised and. let,· and rad-
ministered the same as any· Sta_te highway pr6j ect, the railroad supplying its own engiheering 
and inspection . services; The O ce Engineer arid Bridge Engi~eer respectively check the 
"as built" road and briqge plans· · · · 

61i See pf 75 and 76; supra. . . ' . 
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After the· general .property .key map has been ch~ked,. the right-
. of-way·agr~ement is prepared. '.This ;is generally.done by;the As1:1istant 
O:ffice Engineer. and one' of his assistants. . The agreement includes 

.· ~P- aqcurate · description of the property t6 be'. taken and such addi~ 
.. tional 'easements ·as are required. . The ag~ement , is • checked against 

the general property key,map and is then sent, along ;with the map; 
·· to the Real ;Estate Divi'sion.67~' · · · ·. - ' · 

. When the Realr Estate D.ivision cannot acquire thH · desired pro:p~ 
erty by .agreement, and it . becomes necessary to recom,m.end: the mak-
ing qf an official offer· prep~r~tory, to the' in~titution of condemnation . · 
'proceedings, the. Division requests the· Assistant Office EI).gineer to . 
'prepare a special conde:mnatio:i;i map covering the parcel ip. question. 

. This is checked; insofar as possible,. -against information , already in 
his . possession. However; just befo~e tlie condemnation petition is . 
·;filed, - two blue~rints of' this map are sent' to ·the :field' office with a ' 

. covering l~tter · asking the· engineer in charge to· chec'k: , on all build~ · 
in.gs, . struct:q.i;es, fen~es, ; hedges, etc. "·. If the roi,d · · is already under 
'construction the engineer ,in Gharge of the project is' .contacted' tG see 

.· if the. map meets aGtiial construction :requii'ements. . Wherl the map 
is returned from the. :field,. appropriate corrections ·. are made by the ' 
staff of the Assistant Office Engineer;, the description 'is revfsed if 

. :q.e~essary, · and ,th~ map arid description ·sent· to the· Legal -Division. 
I •1 ' • 

I 

Road Location.: -
I 

.. ' The Highway Department · is required· by law to lay out route.s 
f'as short_: arid ,direct as praGficable between 'tlie points· specified." 
Existing highways may be used whenever :coiwenient; but the_· Com-
missioner has the power, to lay ·out,. open. and' miprove _new roads-over 
acquired rights0of-:way. 673 1 As already noted, he may also lay out , 
routes · in, ~ontinuati0n of; conneqting -wit~, and in .addition -to the. 

/ 

routes prescribed by the Legislature. 674 · · 
/' ' ' ~~--

' -~7ll .See pp., 299 and '300, supr_a. The general property key map is corrected ~fter the "as ·' 
- built" plan· has bee1l' received, A duplicate tracing of. the· inap is then prepared by the As-

. , sisfant Office Engineer. ;,lnd .sent to the Title 0flicer, who files it in the office of the. county ' 
· · clerk in the county or counties where .the larid is located, A record of'this filing is sent to 

the.Assistant Office Engineer. · · . ,' . · • · . • 
' I \ ·.. . , , 

. . ._ Where a road crosses a _stream, a spec\al tnap and specia:1 application: forrii are prepared· 
· for use befoi:e the Board of 'Commerce and Navigation in obt:µning a.riparian. grant on. 
tidewater streams. The piap shows -the high and low water .marks, channel,_ bridge 'Clearance, 
etc. The Highway Department pays for .these riparian grants~ · · . : , ' 

, 673 R. S. 27:7-3. . . . . , 
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' , The: Commissioner Ill Y, after hea.ring, determine whether an exist-
ing route or a p~rt ther of shall be taken over as a State highway. 

· B:is determination may ' rovide that certain indicated. sections· in a . 
. particular l~cation n~t e ce~ding :five, miles are subject to .change of 
route :it any time there, fter,. which change is limited to :five, years 
from the completion of t e··highway •in its entirety, as originally· laid 
out, .• In such ~ase, the • i dicated · sectioi;i.s · do 'not become permanently 
dedicated as a part of t e State highway, and the Commissioner may, 
alter .. the route and' lay , 'ut a. new line; , The vacated ,portion of the · 
highway, to the extent ·~mited by, law, may then either be vacated · 

~-· .., ' ' ' '. ' . ,,..-
or abandoned and be ta en over by the Board of Freeholders· of the 

r county and inaintain'.ed s. a county road: If the co~nty shall have ' 
unproved, reconstructed or made -any extraordinary repairs on the 
highway that is thus t ren . over,. · or qn . any part ·· thereof, under a 
contract awf).rded after. arch·· 1, 1927 the . Commissioner · must set 
as1de a sum sufficient to eimburse the county. for all money expended 
by it in such work. .Th s s1tm is exclusive of any 'mo11eys that may .,,-
have been received by t e county in the form of State Ai.d/ and ex-
pended, for extraordinary repair_s ap.d reconstruction. 675 
- . \ ,_ . . . •' ,._. 

\ .. The. policy and p~a tice of the Department in , the location of 
roads has generally been, of the highest order.. New, Jersey has been 
a.· pioneer among the St tes in this •· aspect of highway work. The 
criticism that roads hav been located with little "regar,d to expense 
is not warranted,. With• few, if any,_ exceptions, decisions regarding 

\ • O ,.\; •.• • ' C • ' • C ' ,. , > • ' ' 

the routes to be followe have reflected a careful . study·. of the ad-
Vl'J,ntages to be. gained a d .'the eventual savings to l!ighway users. 
It js not commonly rea · ~ed that su,ch factors, .as the reduction. in 
traffic delays; the avoidan' e of hazardous conditions, and the establish~ 
ing of 'convenient avenue of travel must be set off against the initial 
investment. lt. is the , alancing of these'. factors that determines 
whether a certain locati 'n .is" or is not justified. 

, , , 

:Q_epartment engineer are, to be comme~ded on the foresight they 
have ,shown in establishi g the lines of tJi'e main routes. Especially 
isv.this true of the 1ocaton .of highways in, the built~up sections' of· 

· the rState. The metropo itan area in the northeastern part of New 

6 75_See R, S.,27:7-4 to 10. 
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jersey presents the most difficlilt engineering problem in the _nation; 
The trunk. lines through that area ha've , been boldly cori,ceived. •· The 
9nly ,criticism that c.an qe made is a negative one. 0 A great· deal . 
remains to be done to facilitate· the flow of traffic in :the · metropolitan . 
counties and~ the Department. s.eenis tq ,have lost th~ ·momentum it 
had ten years ago.' If the. explanation. lies tn its fea,r,_ -of the cost, 

· one may vent11-re 'to say that each passing year · increases tne · amourit 
.wh~ch will- eventua~ly have to. be spent; . 

The coi:mectfug link b~twee:µ. Routes 1 · and ·.25: · w.as a brilliant 
piece of location engii;ieering. The saving in· time alone· will pay for 

. this · project., The George Washington Bridge appro1:1,ches qomprise 
_ .another outstanding achievement, 9arried out 1,mder diffi.ctrU ~ircum-_ 
-stances.076 · Route 2i in Newark is still another, although the prices · 
paid for right-of-waJI:· -o.ndoubtedly' increased the cost t:wo or _three . 

' millio:O: dollars beyond w,hat it should have. be~n; Rcnitf 6;. ~hich .· 
pa:sses through . Great Notch, just ,southeast of ):>atersori; Route '35 
and the Edison Bridge in Pe:rth\Amb,oy, .. South. A)nboy and Wood:-

1 -bridge Tow;nship, relieving a "bottle-neck" condition; the Camden Air-
, port Junction of . Routes ,?5;" ~8, 40 and 45 f,°77 . Rq~te 42 from .Qamden, 

to Route 48 I,1.ear' McKee Oit;y (the Black Horse Pike, relieving the 
· ,,Philadelphia-Atlantic· City traffic congestion on 'parallel route 43 j; 

·a;nd the Newark Junction · of Route · 21, 25: '. and 29 belong in· the same 
category 6f outstanding loGati~m projects. '!:here are othe'rs. , 

I ,· •, \ 
. • .I \. . • , 

. . Special mention should be. made of the by-pa~sing. or' built-up 
areas)! _the ~uper~highwai~ .6n the' State sysfoip.678 .,The day ~heJ1; 
New Jersey's trunk. highways traverseq the main street~ of. ifs 

- larger. towns and, cit1es is long past. 'rhe policy inaugurated in the 
. 1920's of avoiding center~ of population has been continued as a 

' '- .... , ' 

6,76 The Skyway, ti).e · last sectio:n of the connecting Jirik, ~as opened t~ traffic N ~~embe; 
24; 1,932. The completion of this project represented nine.years of intensive study, planning; 
.design and constructihn. The George· Washington Bridge. Plaza- main stem· roads: were 
opened to· traffic October ,26, 1931. . New Jersey State Higl,tway Department Annual -8.'eport, 
1932, report cif the Construction Division; pp. 2 and 27, · . , · . . · . 

. 677 T~s. junction .will have to· be. improved to handle the .incFeasingly large volume of. 
traffic that' has been attracted to it. An overpas:s arrangement is contemplated.. The, location-
and ·design were good for_their time (1925)'. , · . .. , · · • 1 . · · 

' 678 There are aboutioo"; by~pa~ses o.f citi~s' and: towns .on the State H1~hwa; System. 
_They permit the uninterrupted flow 9f .tl;irough traffic and reduce the -congestion on. lociµ 
thoroughfares. · · 

/ 

\.., 
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. . . . ' . , ,, I. ·. . . 
standard practice. Evide ce of. the,,advantages. of· this policy may. be 

. . . I . ' I. . 

found on almost every th, ough highway. , Route 25, is one of ·the most · 
1 • reGent and important of .. these· by-pass·. rout,es. - ,Jt ·sldrts dozens- of· 

I. communities in its sweep from Newark ·over/ and tp.rough' ~lizabeth, 
and ,thence southward .p t New Brunswick, Trenton and the Calll-
den .afya. • Route 4· from the G~orge Waslµngt<;m Bridge. southw~rd 
to Perth Am.boy ,and Ca e'. May; Route 2'9 from Newa-rk west,vard 

. . to Lambertville. and Tr~ on, : and· Route 2~ from r V erpna nofthwest '. 
to ,the New York line. at, o:rt 'Jervis, are, recent examples. Elevatec'( 
and depres~ed highways1 a: e combined, with.· by-passing· to; give through. · 
traf(i~. a'freedom from bi erruption, and delay., · _, . . · · · . · ,' · · · 

" J ~. ,' \ J • • • • "\• ' 

Design:-. ' 
'. . . - : . . . . \ :,, ' . . . . .. 

\ , · New Jer~y ' has alw ys b~en a leader- in the · :field of · highway 
.. idesign. . Such . features . s · traffic.· circles,. 'clor.erleafs, , qi~ded· high- ! 

ways, · · elevated arid depr ssed ' roadways' . and reflecting curves , were 
, iritrodu~ed and' developed, on. 'the: State ·system years ahead . of I other 

- ( 

. , · · States, ··, Imagi;natiori, re ource~ulness and . · otltstanding engineering· · 
, ability have gone into1the design of the State roads'. The work done 
on t~e 1drafting bo,ards of the Survey an,d' Plans Bureau h~s, as· much .. 
as anything else, . raised N V .Tersey'.s . highway 'system to . a preeminent 

. •· positi9n. am6ng t~e high. ay' syst'e:rµs ot' .the worid. 'Design' featu~es 
tp.at 'have become. com:m pl~ce. to those. traveling ovei- the -sup,er-
highw~ys of the State 'liav ·, been iniltated arid ·adapted wherever roads 
·are built. ' ' ·' 1. 

\ • ' 1 '•. ' . I • • • • / .-.. ' ! • • '• : ' , ' \ ( / ,'_' • • ',. • 

. , Constant s~udy atj.d ex eriinentati_on'ha:ve aehieved:this result. The 
, 

1critiqism made ten· years · go that the Highway Coi:rii:nission was ''no, 
. . • ' '• •, •,· I ' 1 • ' I ' ) 

longer concerned with gr des, curve~ and/ pavements1 but is now in.- · 
< ~erested. iu 1what are t~:r' ed 're.ttnements? ?'070 'was the short-sighted 

complaint of a ~riter mo 'e interested in :finding SOIJle way pf e;ffect~ 
ing .. e_cono~ie~ than in en ouraging . the development' of ;:i,deq-u'.ate, s~.fe . 

. and mod~rn. highways. , 1 · . 1 ·. • · 

·· 'The pr:oblem of e:ffici, lit design has for -IDl!,ny ye~rs been upper-
~0st in the ~rids of th~ · ep.gineers . ch~rged' wf th buili;ling the main· · 

679 Princeton· Surv~y report, o . 'cjt.; p, i86, and s~e p. itiS. ,, ' . . , ·. ,., 

' '. 

\ 

' ' 1 
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system. The aim has been to build roads making for "more economic 
' operati,;m, freedom from congestion arn~ safer·. driving at· all times."68•0 

The Department has· kept its construction standards high; The· 
pr~:rpary demand was .that the roads be strong and durable. Nine~ 
inch pavement on heavy traffic routes, with a single line of reinforce-
ment' two inches fr~m the to:p, was required as early as 1928. 681 The 
general requirement 11,p to that, time had been a pavement thickness 
of only eight inches.682• The 1932 report of the Oonstruation Engineer 
speaks of "repr~sentative standard modern highway construction. proj-
ects with 9'' reinforced concrete pavement 20 feet wide with 10 foot 
shoulders, .graded 40 fleet and in some ,cases 50 feet wide, contracted , for in 1931 throughout. the several territories of. the State, .·exclusive, 
:b.owever, of work 'in the metropolitan are:1 and construction of the so-

. · c'alled. super-highways."683 In 1932, construction contracts generally 
specified 9-inch single line reinforced concrete, with 10-inch double 

r • ' '. I , ' ' ' 

' ;· ' . , "1 .' ', ' ; ' ' , 

680 New Jersey State Highway,Dep.artnieni Annual Report, 1930. The report of the Con-
struction1Engirieer, pp. 2 and 3, contains an important statement of the aims of the Depart-
ment in problems cW design: "The location and design of high.ways in New Jersey has 
become something, mote than· the reconstruction of .existing roads. The ever increasing use 
of our main h_ighways during all kinds of.. weather thtotJghout the year, and especially at 
hight,' necessitates constant· study of •traffic· movements" under varying driving conditions·· in 
order to bring our design to a higher standard that will make for more .economkal opera" 
tion, freedom from congestion, and safer driv:ing at. all times. * * * · 

«The influx of traffic from outside States; especially at points wh~re bridges and tunnels· 
have or are to be constructed, has called for more progFessive designs in• order . that the 

. , heavy and every increasing traffic, present and ~ntjcipated, may be, distributed a:t high speed 
to points, several miles away without further congesting and complicating conditions on. exist- , 
.ing roads and streets ali;-eady overburdened. in many cases. · 

"The solution of the problem has called for wider ·and straighter roadways, by-passing 
centers of population, viaduct construction, railroad grade separations, highway grade sepa-
rations, traffic circles and otherwise improved intersections, with ·provisions for proper inter- . 
,change of traffic from one highway to another, improvement in alignment and grades, proper 
,lighting at special locations, and proper directionary and cautionary signs. 

1 
· 

"The increasing. higher speed of modern motor . vehicles neeessitates . greater sight dis-
tances at curves and summits in the roadway so that passing of traffic can be made with 
greater safety. * .* '* · · • · · · / 

''The development o·f th~· modern, highway has gteatly:increased the pwblems of Jo,ca-
60µ, .design and supervision by the Divi.sion of Survey and Plans'. , Much more study of 
these problems has been giv"n than heretofore, and there is need of further study and re-
search to attain even better results. Jn tht: congested areas of 'the State, where the widening 
of existing routes .or the constructi9n of parallel routes would be difficult and expensive in the 
future, the work is being planned with, more provision for future ,requirements th,m in other 
parts of the. State, ,which, of .course, .will result in future economy." · 

! . 
•. 681 New Jersey State Highway DepartryeiJt Annual Report, 1928, report of the Cqn~, 

struction Division,. p. · 222 .. 
I - ,• 

682 New Jersey State Highway Depdrtm,rnt Ann1c1al Report, 1931, report of the Con-
struction Division, p. 2. 

6SS'Jbid. 
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reinforced. concrete. pave en£ · being required on ·projects · like · the 
George Washington Bridg Plaza and the Newark Junction. 684 

\ . , ' - . 

New Jersey has used einforced concrete alniost enclusively in the 
· bu.Hding of her· State Hi hway System. Reference has already been 
made to the fact that 81. 1% ,of the. system consists of concrete .pave-
ment. Nine and 10-inch onc~ete pavement, of . uniform thiclmess on 

•• I 

the entire eross-section, ith single and. often double reinforcement, 
is the standard. This p actice has been criticized as unnecessarily 
.expensive) the point bein' made. that other States :llave laid 6 to 8-
inch concrete on many o . their roads. The advisabiiity of. adopting 
this standard should be c nsidered in planning future roads that are 
not expected to ~arry the eavy fl.ow of traffic found on thrbugh high: 
ways. Ther~ seems to be 'mo reason for using·a super-highway .stand-
ard on a iess traveled th rough:(are. · _ . 

Proper drainage is aJ feature. of all. roads on the State system. 
The car(l s~own by the hlh;a,y ~nfineers in. making, adequate -provi-

sion ~: ::: :::::d h:::, a ~i::: y:::t::~ t~:a:if:a~: t:e, :::ri:;::::~ 
problem of subgrade until recent years. 685 . Although recognized au-
'thorities regard. the high~ays _of N.ew .. Jersey. as the equal of any i,n 
the country and among tle· very finest anywhere, they consider that 
the·. general ~rogram has suffered because of existing subgrades. Some 
of th~m are ·of Sfill.d, and' this has not been too good for the roads. 
Others 'are of clay:, which traps the water. · ' 

The importance of a , roper sub-base was realized by most high-· 
way engineers at a relati ely late· date. The failure to do so earlier 

. has, in the case of New .;...f ersey, . affected the. integrity of the State 
. system to a limited,extellr During the past four or :fiye years in-

creasing attention ,has bee:q. given to this factor in· road design. · There 
! - ' . / 

can be no question that. t,l1e, use of a·· proper sub-base as a. stabilizer' 
for pavement foundation 1~d as an insulator against· capillary action 
of ground water will Ieng hen . the life of the highways and so justify, 
the added construction co t irr the long run. 

_·, - . 
684 New Jersey State Highw(J,y epartment Am1cual Rep,ort, 1932, report of the Construc-

tion _Division, p. 13, · · 
.685 The first mention of this pr blem' is found in the report of the C:::onstruction Engineer 

for 1934. New Jersey State High ay Department Annual Report, 193_4., Among the prob~ 
, !ems of design mentioned by him s pi;essing for solution are: (1) stibgrade .stabilization 
, by adequate drainage, and (2) deer asing the· effects of subgrade friction to reduce the num-

ber of transverse cracks in .the pav ment. . . · ·· 
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. ·. · The Engineer' of Special Assigilments ih the Survey ~d flans, 
Bureau of the D~partment .conducts .co'9-tinuing research info various ·· 
structural problems related to the. e:ffi.cie:ri.cy' and drirabiiity o·f pave: 
.ments. 686 . Among them ,is the. p:I,"oblern: 0,:r' su~gi::ades, on which 'he . was 
conducting. a series · of experin;rnnts , at . the time· of thi_s study. 

· ~oth~; probleril has beeri that 0XTf joints, · Studies into. the 'cause. 
:of --failures of join~ i~ c,oncrete an<:l·. the· developm~nt (of :r;i.ew types . 
and designs were hegu;q_ by the Engi;neer of,, Special · As'signments in · 
1,932, and intensively pursued fop ,several years thereafter:687 A cfrcu-
lar concrete track ,was built at Fernwood to . test, various types of 

.• ( joints with the result that the load-transfer type (tongue and groqv~ 
construc~io:i:t) .was _developed ... This· is· now standard; in-·the· construe-

. tion of transv~r~e Joints, on' important State routes .. , 
, Clear sight· distances have been stressed m construction plans for 

'State 'highways to a ,greater '(legr~e than' in most States. ' 'The con:: 'I 

trolling ,purpose. behind this requirement has 'been I to proyide saf~r --
roads for ·the highway· user; , ,An,inventory :of the number of restricted, 
sight· distances on'. the main highways; .and 'the nlllllber of •. such re, 
stricted sights per 100 miles, made by the. State~wide ,Highway Plan-
ning Survey in 1939-1940 over 16-08.5 miles 'of the Stape 'system, shows 

-< 1 t:he. foUowirig :.~88 . ·. . · · , . ·.. . . . ·· . '·· · · · . · · . · ·. 

. ' ' y . '. 
Number., '.arid Number per lQO Miles- of Restricte4 

Slghts on Main Highways 
' " . . ! I > . \ • ' 

R14ral (1239.7 mi.) Urban (368.Bmi.) 
·'• - No. No.per,l00mi.1 No. No.per 100mi. ,_ 

. Les~. ~ha~-- 400': . 
400'- 50<Y 
500'- 800' 
8()0' - 1000' , 

Totals 

244 
. 348_ 
1095 
1 ,297 

~() 
28 
88 
24 

176 ' 
139 
345 
78 · 

._·. 73a: 

48' '' 
. 38 

94 
21 

686 See ,P. 77, sujfr~. Re~earch problems dealt ~ith' sincel931 include cu'rves,
0

trans;erse 
. "- join~, reflecting curbs, subgrad1is, and sttidjes and investigations into the causes cif the 

. deterioration of concretf; pavements. ·· '·, · · · · · . , · . · .• . 
. 'l . . . . ' :-,, . ·, 
, ' 687 New Jersey Srate, Highway Annual Reports, 1932 (report of the Construction Engi-

neer, p. 3), 1933 (!bi&, p. 2), 1934 (Ibid., Pi 2); 1935 (report.of the Souther,n Construction . 
. ', Di1,trict Engineer) and 1936 (Ibid.). ' - - · · 

:' •' 688 New 1,ersey State-wide High-;,ay Planning Survey, Road ln;"ento_ry Pro~edure Re.p,ort 
. and, Prelim~ary Tables, May 1941, Tallle R l-:3~B (Preliminary).. , · · 
' ' ' · • r e ," ' ' • ' • ' ' • 

(, . 

.r 

r 
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· This tabulation shows. tha · only ;12.3% of the sight distances on rur'al 
highways on the· State sy tern, are less than 4'00 feet, the correspond~ 
ing percentage. for urba;n highways being 23.8%, Slightly ove;r 701% 
of the sight distances ar qOO feet or more in length on the: rur.al I 

• •· 
1high'\vays, the correspond ng percentage · for urban highways being 
57:31%, This. is excellflnt s owing ~hjch will improve with the planned 
reconstruction of some of/ he main high'ways and. the construct:ioi1 of 

I . , 
new highways. · · 1 

· Considerations of saf ty have also dictated the Pepartnient's iri-
sistence ' upon minimum: orizontal curvature and minimum grades: 
The goal ;in recent y~ars as been a · curvature of thre~ degrees and a 
grade of three per ·cent. wherever possible. Minimum grades and · 
curvature mean 'increased 1ghway ·safety. They also help reduce the 

' . ) / 

motorists' costs. There i less wear and · tear on tires and brakes, · 
and less c,onsumption of g soline' in negotiating grades. • Ari. inventory 

· made in l93.9 by the State- ide Highway Planning Survey of curves of 
·\ three degrees or more on t e main rural highways of the State systerri, 
~h~ws the following :689 ,s '. 

1 

Number and Nu ber per 100 · Miles, and' Length and . 
Length per 1,00 Miles of Curves of 3 ° or More ' 

on Main R ral Highways (1239.7 miles) 

No. p~r WO mi. 
Length Length 

. No: in miles per100mi . 

30 to 6° · 90'7 73 81.627 1 6.59 
Over 60 to 110 213 17 16.344 .1,32 .· 

' ) 

Over· 11°. 45 4 2.102· 0.17 

Tot~ls 165 94 100.073 8.08 

This shows that 77.85% o the c~rves on the Sta,te SYcstem. rural high- . 
··. ways are three to six degr e curves, compared to 18.28% that are over 

six, degre~s to 'eleven· degre s, antl o:µly 3.86% over eleven, degrees. Of 
the total m.ileage of thes. 'curves, 81.5'% falls into 'the :first-nanied 
category. 

; 

, 869/bid., table ·.R l'.-4~B (Preli inary). 
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A similar study made at the same tim:e of grades of three· per 
cent. or more · on the. ,main rural highways of the State system, shows 
the following :690 ' 

Number and Number per loo Miles; a1;1d Length and 
Length per 100 Miles of Grades of 3 % or More 

on Main Rural Highways (1239.7' miles) 

N,o,. per 100 mi. Length in Miles 
Length 

No. perlO0mi. 

'3% to 5% 737 59.0 . 79,734 6.43 · 
Over 5% to 8% 244 20.0 · .· 32.462 2.62 
Over 8% 6 0.5 0.568 0.05 

)--.- --
Totals 987 80.0 112.764 . 9.10 

These 'figures for sight distances, curves and grades go far in 
supporting the clahn made_ for the :State: system ·as being one of the 
safest in existence. It has . cost nwney to maintain the high standard 
of ,these features in. highway design, but .it has beeri money wen spent. 

I ';' ' 

A good highway must not only be dur.able and strong enough to 
withstand the loads encountered, but wide enough to "carry the volume 
of traffic that uses it. Reference has already been made, to the/ fact 
that,.· Department engineers were. somewhat short-sighted' or overly 

· cautious· in not obtaining sufficiently wide rights-of-way in the early 
i days of · the State system. 691 

1 ·, I , 

This error in judgment also resulted, of cour,se, in the· construc-
tion. of, too . narrow a p:'.Lved width on some of New Jersey's most 
heavily traveled thoroughfares. These trunk highways, which were 
intended to speed traffic on' its way, bec:ame crowded and unsafe ";'ithin 

'.a very few; years. An example of. bad plannJng was the three-lane 
· Brunswick Pike ( Route 26), ,from Trenton to, New Brunswick. The 
· middl~ lane of , this highway was an invitation,· to·. death: , Head-on , · 
,collisions. occurred ~ith terrible, frequeiwy whei:,i p~ssing movements 
brought automobiles together on , tne center strip. 1 

i 

a90 /~id., table R 1~5-B (Preliminary). 
, 691 See pp.· 339 ahd 340, supra,. · 
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The Dep~rtment en neers were ,aware of the fa:ct that they had 
not made the highways , · de ,enough almost as soon. as the roads were 
opened to 'traffic.. Then b gan ,the eXl)ensive program of road-widening. 
New roads were~ of course, built on greater widths in the light of past 

- exverience and the in~o.rfation. obtained .through traffic counts. 
The following schedujie summarizes _the travel lanes on, the State 

system~ This tabulation is not based on definite widths or so maIJ.y 
.feet; as in many other S ates, but more accurately and realistically, ' 
on a travel0width which will comfortably accommodate the passage 
of vehicles. 692 

Travel Lanes 

Type of highway 
. . 

Dual ( divid~d) . . ................. : ....... ... . 
6-lane undivided ....... -..•.................... 
5-Iane undivided ... , .. _ .......................... . 
44ane undivided ' . . .. ... : .................... ., ... ' ;-\ ' . ,• ' ' . 
3-lane :undivided . . .· ......................... . 
2-lane undivid(,d ........... · .... ·; ...... · ........ . 

' ' 

Mileage 

246.130 
2.758 _· 

. 3.245 
85.667 

166.339. 
1130.389 

' . , . . 

Of the totai mileage thus classifi~d,·504;139 niiles (30.84%) are multi-
lane highways of more th n two travel lanes. 693 There are 337.8 miles 
(20:66%) of highway of ver four travel lap.es. Dual highways make 
up 15% of the total. 

The idea of ·a dual divided) highway was first -put forward in 
the Department in 1927, or ,perhaps even ear)ier.'.394 Nothing really 
definite was done about tr: e matter until the widespread publicity and 
criticism resulting from he many accidents on the ,Brunswick: Pike 
convinced the DepartIT,1en engineers that some action must be taken. 
After considerable study ff the problem they concluded that a divided 

692 Source: New Jersey St~te Highway Department. Figures are as of January-1, 
1942. See pp . .340 an!f 341 and. foltnote 585, supra. . . ' 

693 If the standard u.sed in other States were follo;ed, there would' be . 691.8 miles 
( 43.32%) of highways with over two lanes, on a given width. Studies of thi effect of lane 
widths and roadway widths in r lation to capacity on both- single .and dual highways were 
~ontinu._e_ d i.n 19fl.. In_ the light f .. inform:itio.n already <level.oped, .. r.ecerit policy has been to 
mcrease lane widths. New Jersey State Highway Department Annual Report, 1941, report of 
the Construction Engineer, p. 3. · . - , ' · 

694 See ~- 340, supra. 
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roadway, properly designed, ·would go far toward meeting the";demand . 
for safer highways. A pictorial report· was . prepared illustrating the 
superiority. 9f 'this type of roadway, primarily from<the. point of view; 
of safety; -It was ,planned to_ incorporate the principles of the _ divide.9; · -
highway design -on. some <>!·the •projects to be, constructed in. 1932. ·. · 
.These were through arteries, requiring three or more lanes, .and were 
designed on rights-of-way varying frc;im ioo ~o 125, feet in width.695 

· ,El~ven, project~- em,bodying 1 the dual highway:.·prin~iple· were placed 
under contract in -1932.696 • - -

' . 

Once adopted, the dual highway became a favored design on high-
ways carrying a he~vy volume of traffic. In 1934-j~st two years 
htter--'-contracts were -awardeq. covering 34 miles of -du~ . highw~y · 
constructi,on. Of tllis mileage, ,concrete paving ·on b9th sides of the 
center island was cailed ·for Q~' 2_6 miles. Eight , miles, we,re' planned . 

-, so as to utilize existing roadway surfaces for one side; ·the single' high-
. way being turned into a dual type by, the installatiqn of a dividing 
island .~d paving the other si<J.e. · In add.I-tion, th~re were 11 miles 

• \ • ' • • • • f 

to ·be paved.,on, a 20-foot. width as first-stage c.onstruotion,. right-of-
. way· having been. acquired to accommodate the complete dual high-
way that-was to be. constructed in tlie. fiiture. With the ·completion"-

• I • ,- ; • '· ' • , , ) • • • ' • • • 

of these projects, there would be 80 mHes ·of dual highway ·paved on 
:both sides in seryric~, arid· 40 mile~· _of. ~rst stage construction: 697: . . 

- · A ,ne~ and r~volutiQMry -~eth~d, of duali~ing · existing highways 
was introduced in: 1935 on. Route 26. · This ,consisted of nioving the,• 
14½.~foot e:psting Slab. of 9-inch reinfo~ced concrete. over by- the use 
of air pressure, to provide a 12_-foot 'island space. A 10-foot strip of 

• • I ( ' • ' • 

- reinforced concrete , constructed adjacent to the moved slab resultecl 
. . , .· . . ' \ _,,. . / 

_, 695 New Jersey Staie Highway Department Annual Report, 1931, report of the Con-
struction Engineer,_ p. 2., Divided highways· already existed in other States at the time_, of 
this · report. ' · 

r f ,' : •• • • ; • ,·, • •.,.. • • • -

. 696 Ne.w Jersey State Highway· Department Annual ,Re,P,ort, 1932, report of the Con-
- struction Engineer, p. 03. Feature~ considered in '\'.Onnection with these projects included ( : · 

the determination of first~stage cost and the adaptability f9r. widening or extension for ulti-
mate needs. Some of the projects consisted of grading only o.ne-half of the roadway· where 

' it was 1considered that only 20 feet of pavemept would be required for immediate needs, while 
- -' other 'projects called for grading the full wid_th to ·permit_ of, paving two 20-foot roadways 

separated by islands. It was planned in all cases to acquire, in'the first instance, the right-of-
way reqll,ired to · provide the, full ' width necessary to accommodate anticipatecll µltimate 
facilities. ' · 

- 697 New' Jersey State. Highway Departmenf Report, 1934, rep~rt of the Construction . 
. Engineer, p. 2. ' . ,,- ' -

r 
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in. a. -highway,· coi:Lsisting . whe;n completed, of . two . 25~foot ,widths· of 
pavement, . with 15•ioot -sh ulders and a 12·foot center island. 698. - ·. 

' •. I • ' .' , •· • ' ' '· •. ,• • •, • ; •: - ' 

· This- work_ w~s ,done by the· :j\{aintenance ·Divis.ion. /~h~ first proJ 
, ect; 6.732 miles Ibng,· be up., in O~tobfr 193:5:, .was _cqmplete,d Novem-
,ber 12; 1936.\ A .second project on 'the same, rout~, 4,679. miles long;· 
~as gotten l!lllder way b ·ore the :first was· :finished: . ,It was compl~te<l 
the next year. , Two siab movirig :and widenil).g projeyts werej;mt into 

I , ' . . , , . . . \ . .., . . , . . 
. · operation in 1938 on· Ro te 26,, .between Penns Neck' Traf(ic. Circle and 
- Trenton,' and two more n , Route 25 in 1939. The, one ; begu:µ in the 
. spri:p.g . o,f l,941 on Rout_· S04;'l -involving the movement -of two , slabs 

·. fo[ a nia~imum (l.i~tanc ' of 36. feet;_ }s th~ most dari:i;ig, of . air ~he. 
du,aliz;ition projects. of t is type.699 , '· 

' . . . , . 

, Th~ maintenance' for s carrying out these consttu~tfon j~~s· have 
beco'me~/exp~rt at)he WO k. · The problem!3 eric_o·unter¢d' 0~ the, earlier 
projects · have been -irone out; For· the time being; th_ese slab-moving 
operiJ,tions and the subs, quent, widening and I duiJ,li~ation of ·existiµ.g . , 
;highways have. resulted i ·considerabie1:savirigs. : Just _what effecfthe 

· mani-pulation ·of already: constructed pavements will have· upo~- their 
durabili.ty' :is unknown. Whether }the;re will· be ~n ·.u(tiniate saving 
·~pends\:,,upon the answe . to that· question. Aside 'from the· appear-. , 
aric~ of dn -occasional c'r k '0n these', slabs; there is no .pr~sent ind:ica~ ' 

' tion that the ·moving :op ration, has _diminished , the life of the' ,pave-r men ts. , . . > . ' . ·. . , . , . ' . 

,The latest, feature i h.ighway design 'on the State system ls' the 
· reflectfng, .Gurb. . was, the result of iong st~dy; and fXper~-
. inentation, _by . th_e Engi er · of Special 'Assignments. . He, built the · 
origfo~l 'JTI.odels a;nd teste them out undrr varying: ligh·e;and· weather-

, · tonditio;ns. , · ·. · · · · r ' 

!-' 

I·. ' 698 Thi~ ,was do~e .by gougin out the longitudinal joint .filler and° inserting a flattened 
hose for a length of alm_ost 450 f et. The inflation of the hose by compressed air moved 'the 
slab about.· three inches: The sp ce was then blocked, and .the movement successively con- '. ; , 
tinned 11;ntil the 12-foot opening· was. obtained. The moved slab was then mud-jac;ked 'to · .. 
grade and a ·10-foot strip o.f rein orced c~ncrete·paverilent constructed adjac~nt to it. Ne,w 

· Jersey Stat(! Highway Departmen A1in.ual R,e'Port,_.193~; report of the Sputherrl Construction 
District E~gineer ,on the wodc do e on: Route 26, sections' 4B and SB. -:,- \ 
, The method' ~as devel~ped a d reµned by the Designing E~gineer attached to the office 
of the Constructiqn Engineer, ··af e.r it had been suggested by another ·member of t!he De-
partment.' . , . , . . . , ' ' ; . . '. .\ . 
. . 699 }{~w 1 ~sey Stat~ Highwa Department Annual Reportl, 1936 (report of the Mainte-
nance Division, p. 2); 1937 (Ibid., pp. 1 and 2) ;' 1938 (Tbid., p. 2; the two 1938 projects were 
the largest o'f many_ W.P . .A. proj cts ,undertaken that year) ; 1939 (Ibid.1 p. 2) .; 1949 (Ibid., 
p·. 2) ; ~nd 1941 (Ibid.,,~- 2); , . . • . '. · . . . _ , , . 

. , I. .., 
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The first "groov;ed" type of reflecting curb, . installed on Route 25' 
in 1937, did not prbve very succ~ssful. 700 Three new types were hitro-
duped in 1938: a precast white cu.rb of the sloping reflector typf,l for 

' use in center island construction; a cast-in~place s~ored sloping w~ite1 
curb, also used in center .island construction; and a cast~in-place 

' J •. ' . '' . .· ' ' ' vertical reflector curb taJdng the' place of the standard/911 x 20" curb'.1 
These types were considered as still i~. the experimental · sta~e at· the 
time of their use, although, it was felt that with certain ,modifications 
they would meet the purpose for which they were intended.101' · · 

( ,. ,, , 

For a time most of th,e reflecting· curbs · were precast. Today 
they are cast in place, and this work is made part of the construe-

. tio.n . c;ontract.. The various . · types used--'-aiong · the sides · of. center . 
islands, at isl~nd ends, along the outside 'curl> and at intersections_'__ 
have proved highly effective in, dry or wet .weather. They. malm for · 

, much safer driving. Th~ on~ major difficulty encountered by the De-
partment occurs dµring snow removal, when the equipment 1damages 
the ·reflecting faces, of the curbs .. · 

New Jersey has ~ealt with highway •·intersections at grade i~ a 
'val.'iety of ways .. In most cases~ the problem is relatively simple, so 1 

that turning and 'crossing movements can .be handled with a .. minimum 
of tro,uble or expense. It is when through and. turning traffic become§ 
so dense as to cause d~fay and affect the safety of those . using the . 
intersection,, that ,the . matter becomes . complicated. The : engineers of 
the Department have, tried to reduce or eliminate these situations . 
by the' use of tr~ffic cir.cles, ''cloverleafs" and, highway separations. J , ' 

' • • • • I 

The 'first traffic circles, or rotary intersections. as they should . 
. I , . . , . . 

more properly be called,. were designed in 1925. 102 'rhe one . at the 
' , I • ) ' ' 

, 700 New Jersey State Highway Department Annual Report, 1937, report o1f the Squth-
ern Construction Distrkt Engineer covering work on Route 25, section 26A. ' ·. ' 

701 New Jersey 'State Highway bepartmen:t AnnualRep,ort, 1938, repo~t of th~ Southern 
Cbnstruction, District Engineer. · 

1o2'The terr~ "traffic .circle" is ,applied· to any intersection design based on. the. one-way 
movement· of vehicles ,around a central area. , The central island can be of various shapes; 
su,ch as rounded squares, ovals; diamonds, or polygons. . The American Association of 'State 
Highway Officials has preferred to c;ill these circles rotary intersections. A Policy on Rotary 
Intersectio.ns, published by the Association (Washington; 1942), p. J. See also, "Traffic 
Circle ' Design," by . Harold W. Giffin,.· Engineer of Survey and . Plans, New J ei;-sey , State 
Highway Department, a paper presented before. the Bureau of Street Traffic Research, 
Haryard University,. May 3, · 1938. He points out that· the antec~dent of the traffic circle was· 
the old town square. , · ' · · 
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.·. Camden Airport was the :first of ,its kind designed and built for a~to-. · 
·\ mobile· traffi~ in .A.~eri It was intended for an, 'operating speed · 
. . ' ,•.. . . '. . . . \ .. 

of 15 mil~s per }1.o~r; hicles no:w; negotiate: it at spe.eds. up to ~35 
miles J>er hour. rl}.e 3 0-foot inside dia~eter has proved too smalL 
for sl)looth · operation: d. ring peak traffic.. . +he Department contem-

. plates ·the construction' f. an overpass· in .the near- future. 
. ' . \ -· . . '. . ', . 

. . _ ).'here a:r;_e . 75. rotky 1.ntersectioils in' ~ew . J ers~y' today. 708 '' -Thei. ·_ . 
represent' all . stages Jri he development of ro~ary ·design during the 
past . 17 years and refl.ec ,the constant study and e:;perimentation of. 
the _engineers who have ealt with the probiefi'l.. Rotaries which were. . 
on~e: adequate ai:e now u su:i,ted for the volume apd sp,eed 9:f: the .traffic 
using the.in .. , A).th.ough ia:tneter is not >the . only contT<Wirig element;. 

·• experience halil proved t at'·in manY cases it .is the smallness of the_·. 
diameter that has ·result . in: the. rotary intersecti?n becoming dat.ed. ·· 
_Rotaries with ;:i· 100-toot diameter, .as well as those. witl;l. a'.diameter of 
320 .feet; · have proved . to smali:'104 Other features in. th~· design· of a · ' 
rotary, s~ch .as ·the ~ntra, c~ roads, ~he one~way '''~adia1'' .r~ads between 
the entrances a:r;id e~its o.n which the mergings· and crossings take 
place, ·and the ezjt ' roa ,' are· all\lO' important element~ . which·. in the 

. end determin~ whether rotary .will be' adequate, or riot. . It must, 
of 'course, be realiz~d. th f, .. the ' increas~d. speed of :m.dd~rn : tra:{fic and 
the _increa~irigly large n ber ·of v~hicles that pass over the through 
highways of New J~rsey have in themselves ma9-e-sonie -of the. traffic · . 

. . circl~s . tot~lly. in~dequat . . . 

New Jer_sey has. gon rather far in ·featur.:ing · the rotary :i~tersec-
tion . on its State High ay· System .. One of the. advanta:ges chlimed 
for the I'_ofary is that t~ cost of -construct~on ts less than a higli,way 
grade separation with. roperly . designed · tu.ming ramps.105 . This . i~ 
probably· so, although. he. right-of-wa:y_-costs on' some New ,Tersey 

I · · , , , - : , · , , • . J l 

. 11:9otary intersections have been .so. high that. on~ may. qu¢stion whether 

. '.703.So_urce; New Jers~y Sta e Highway Department. They are conce;trated in the'met-
ropolitan .. cou~tii:s fC>r the · J:?OS pa~f There. is an ~m~s.ual. concentration in Mqnmouth 
County, where seven rotary mte sect10ns have -been bmlt m recent years. . · 

·.•· . . . . . , ' , .. ·. . \ . ,. ·- . ··' ' 

.· 704 "Highway Grade Separat ons,"' by Harold W. Giffin; Engineer of Survey and ·Plans; 
New Jersey State l;_Iigfrway Dep rtment; paper prt!setited before t4e Canadian Good Re>ads 
Association. PrOceedings oif the 2nd Annual Convention.·qf the. Canadian Go6d Roads;Asso~ 
ciation!'(Charlottetown:, P.E.I., 936), p. 79: · · · \ · · · 

. . ... • • . . • .. ... \. . . I . 

7Q6 4 ,PblicY, pn ~otary Inte ~ections, op,. cit., p. 4. ·• . 
' \ j : ( 

_.'_.,· 
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it would not have been better to build ·3i. grade separation ,at the inter-
• section. 

One_ of the main disadyantages of rotary inter~ections, especi~lly 
> when they 'are quite, extensive, is that they tend to .confuse .. drivers 

. not· familiar with, the particular development. . This confusion· in~· 
·creases accidents, and, to a oortain degree, increases time loss because 
of the unnecessary ·• trips around the rotary. Drivers approach a 
rotary in. a. horizm~tal plane: a:r{d very "few are skilled\n negotiating 
tp.e circle:7°" Studies made1 of some of the rotary intersections indi~ 
cate that traffic-actuated lights would _be equally, if not mor~ effective, 
as far as time loss to vehicles is concerned. 

Rotaries can never be a :standard product. They must be' designgd 
to :fit the conditions of traffic and topography in the particular locality. 
All features deemed desirable can· rarely be incorporated into a rotary 
because they usually conflict with each other. to some extent. Com-
promise is necessary. 

It may be said, generally, that New, Jersey's ,development of ,the 
rotary intersection represents a large step forward in rot1,d design. 
T.he engin~ers have not bee11 afraid to t~st their ideas in actual con-
struction. When they have failed it · has been largely, because of the 
cha/1ge _in: the· character a:i;id speed of m9dern traffic .. 

State highway engineers have gone perhaps too -far in their use 
of this design. • It is felt· _that rotaries have been built in locations 
where they realiy were not _warranted. The rotary idea itself . is a · 
good o:ne, bµt that does not mean rotaries should be constructed· where 
other solutions may be'just ·ai\ economical and· perhaps more efficient. 
A more conservative policy is indicated. ·· 

706 Other disad.v;1,1tages .cited for 'rotarie~ are : (1) the relatively large .areas required, 
which, prevents· their use in congested areas; (2) they are not readily adaptable ,to · traffic 
consisti11g of all forms· of mo.tor vehicles, pedestrians and bicyclists;, (3) they must be ex-
tremely large when used on high speed ·roads, or traffic will, be required t6 slow down too 
much; (4) vehicles going.through and those makingleft;turns are subjected to a certain 
,amount of delay in passing through. a r,otary; (5) numerous signs·, reflectors, and direct 
illumination units are necessary for traffic safety, all of which increases ·maintenance •cost; 
moreover; all of the intersection area that is not paved must be covered .with grass or other 
ground cover which must be maintained; ( 6) the reduction in accidents· by rotaries is still 
debatable·; while major accidents may be greatly reduced, it is.possible that minor accidents 
may be greater in rit1mber and even may be of equal ore greater expense to the public; (7) 
rotary designs are- not altogether satisfactory when two roads intersect at an acute angle of 
about 40 degrees or less; and (8) rotaries are not readily adaptable to stage development. 
See, A Policy 'on Rotary Intersections, op. cit., pp. 4 and 5. , ) 

,! 
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Another important · olution of h:l.ghway intersections at grade 
developed by Departmen engineers is tq.e cloverleaf design, which 
appeared in 1928.. The rst clqverleaf was built at the intersections ' 
of Rbutes 4 and 25, ne r :Woodbridge. There are three cloverleafs 
on the State system: the one just mentioned, one in North Jersey at 

' , 1· ' ' ,, 

the intersection of Rout' s 2 and .4 at Paramus, · east of Paterson, 
and o:ri:e :in South Jersey t:the inters~ction of Routes 42, and 50; north-
east .of Mays Lan'.ding. · The Woodbridge cloverleaf has proved its. 
value· man,y times over. A traffic co1mt of 62,527 vehicles was 9b-
tained in ,a period of '16 hours, ,on a Jioiiday in 1930, the peak hour 
count being· 6,074. The cloverleafs ha¥e not 'only expedited traffic,· 
but grefttly increased. saf ty at the intersections mentioned. · 

' ' , I • 

Emphasis in rec~nt ears has been on grade separations of in,ter- l 

secting highways. There are 195 of these. grade separations of which 
19!{ wer,e built by the )epart:CUent:('7, Perhaps the most extensive 
present use of this design is on Route 6. The approaches to the George 
Washington Brid,ge repr sent another important example of the use 
of grade separati'ons. T. is development ,iµcludes among other out-
standing f~1atures of desi · a three-level crossing. , · · ' 

Where grades are s parated, provi~i<m is usually made for the 
I . . , . , interchange of traffic fro n one road to the other by the construction 
of connecting roads 1or amps'. · 'The number of these depends ~pon 
the· traffic ~e,n~nds a~d he relative importance of each road. Some 
ramps are designed to c rry traffic in . both directions and1 others in . 
one direction only. ! .A, . ompl:ete , interchange requires' eight· tur11s-
two rights and· two lef,t ' from each' road-and this is accomplished 
without cross traf:tlli by e· ht one-way ramps ·or ,four two-way ramps. 708 

! '' ' ' ~' - . • 

Grade. separations ake for greater safety and convenience. 
Traffic counts and time s udies .have shown that there is a large reduc-
'tion in time ioss., This s ving in ti:m:e has alone proved the economic · 
'worth of the. improveme . when capitalized against the cost involved. 
Combined wi1th other fe· ures ,of design u~ed on the .State Highway 
System grade separations ,have proved to be a very ~portant eleipent. 

' 7 
101 Source: New Jersey S~at Highw.ay Depa,rtme11t. 

·, 708 Proceedings of the 22nd Ann~al Convention df the Canadian Good Roads. Association, 
op. cit., "Highway Grade Separati ns," p. 74. , ' , · , '· , 
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in affecting economies of
1
s9peration in highway travel along the main 

-arteries. 

Like other problems in high1V~Y constrtrction the question of grade 
separation reduces i~self to a study in" highway economics_. · Grade 

... separations can be justified where the return. in economies, convenience 
and · safety exceeds the cost of the improvement. Admittedly these 
factors cannot. be acc,1;1,rately caiculated. A definite money v~lue ~an-

' not be fixed for them, but they are _nonetheless re1;1,l and appr,eciated 
by highway users. It may be said in a very· general way that. grade 
separations justify themselves mostly in dense~y populated areas, where 
traffic is heavy and' the benefits. and· burdeIJ.~ ~re widely distributed. 709 

Anotb.er outstanding feature of the d~sign of roads ,on the State 
Highway System is the separation of ~ai1road grade crossh1gs. The 
work first beganabout 1920. The policy of keeping the main highways 
free of railroad crossings has been pursued with vigor since. In con-
sequence, the New Jersey syst~ni is exceptionally free from tb'ese 
dangerous intersectio1;1s, especially when compared to other. Srate~. 

The Department has elim,inated 37' existing railroad crossings since 
1920. In addition, inadequ?,te separation structures have been replaced. 
by modern and ~11fticiently strong ones in 24. instances. · Finally, ili 66 
cases the Department, in building a, road over new alignment, designed 
the road so that it would p1;1,s's over or under th~ railroad. 710 These 
figures do not include railroad grade separ3;tion structures in . existence 
elsewhere on th,e system. 

, An inventory inade by the S.t,ate-wide' Highw_ay Planning Survey 
shows the following number of railroad grade separation structures 

, open to travel on January 1,, 1940:711 · 
• I. 

709 Ibid., p. · 79. 
110 Source; New Jersey ,State Highway Department. · . 
711 Road I~ventory Procedure Report and Preli1nina~y Tiablef, op. cit., Tables R 1-9-A 

(rural) and R 1-9-A (urban). · , . , . ' 

I 
I 
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Number of Railro d Grade Structures" Over 20-f.oot Span 
C ( ' \ • 

Type Rural Urban 

Above railroad onl,y 1 . . . . . . . . . . . . . . . . . . . . . . . . . . . 37 ·. 39 
A,bove ~ailroad and .tream ........... .,. ..... ' ... · 1 
Above railroad, strei arid road : . · .......... : . . . . 2 · 
Above railroad and oad .......... ·•. . . . . . . . . . . . 2 4 
Under railroad (sim le) . . . . . . . . . . . . . . . . . . . . . . . 27 45 
l,Jnder railroad (coml ination) ........... •.···•..... , 3 

Totals ....................... ·. . . . . . . . . . 67 93 

Accordi:Ug to this invent ]ry; there were 160 railroad grade sepa~ation 
structures of 20-foot spaJ on the State. system on the date mentioned. 
Of these, 127 were .built b the' Department since 1920. · 

Rail;road grade separ tion work has been financed in several ways. 
Prior to 1929, statutory rovisions placed the entire cost on the rail-
road company. In that. ear a ·new law· was :passed11i directing the 
State· Highway Commissit'n to formulate a program before January 1 
of e~ch year, "covering}~ ;vor~r to be st~rted .or co~pleted during the 
ensumg :year, for the eh, mat10n of railroad crossmgs at grade on 
State highways, the im]ovement, relocation, alteration and recon-
st:mctio.n of ... c_rossings of railro~ds and. Stat.e, ·h~.~. hways, no_t at grad. e, 
a:µd the locat10n and co structrnn of new crossmgs of railroads and 
State highways not at gra e -x- * -x•."713 The total e~timated cost of such 
annual program may no,t ~xceed $2,000,000 .. A cofy of the program is · 
furnished. to every ·raili1ad company called upon to perform work 
-there.under. A.ny disp~tes ~~ising und~r ~he 1929 act may. b_e su~mitted 
to the Board of Pubhc ·. 1hty Comm1ss10ners whose dec1s1on. 1s final; 
subject only to review by ,he courts as provided, by law. 

'By the terms of the statute, the c.ost of, railroad grade crossing 
w()r:k, .e~clusive of the cos of the surface paving on roadways and the 

• • ••• ' •· -, • • I 

, 712 P. L. 1929, f· 88; R. S. 48:J2~68 tci 78. · 
713 The Grade Crossing Engiheer in the office of the Construction Engineer was re• 

spcinsible for formulatjng the anntal prograpi. tinder this act and arrangiµg · for agreements 
- with the railroad companies. See ... 71, supra. , , 

I 
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curbing, sidewalk paving and guard rails on approaches, which. are 
constr\lcted at the s~le. expense 'or the St~te, is borne by the State and 
the railroad companfesi involved, in .equal shares. '.l'he statute provides 
that the · State Highway Commissioner and any railroad c,ompan.y may 
enter into an agreement on the basis of egual division of the cost, cov-
ering ,the work in the ~imual program, or the elimination of any cross-
ing at grade,, or the 'improvement, relocatiop., ~Iteration,, or reCQnStruc-
tion of any crossing not at grade on a~y State highway, tn addition to 

. the work provided for in such prograrp. ... 
' ' ' ' 

.. · Under the 1929 act, the State Highway J/epartment bears the 
enttre expense of locating ·a'ud c.onstructirig all crossings at grade t</ . 
carrynew highways over or under. the raHroads, where the -con.stfoc-
tion of such crossings does not result or ivill ,not result in the closing, 
abandonment or combination of a:n existing grade crossing ator in th~ 
vicinity of a new highway e;rossing. · 

· '.l'he .Bond Act of11930 authorized .an $83,000,000 issue of wh1ch 
$18,000,0q, it will be recalled, were to be grade cros,siii.g elimin~tion 
.bonds. ' Only $6,000,000 of these bonds have been issued. Because of 
the canceUation ,of parts of the $83,000,000 bond issue, $615-78131?,25' of 

,the grade crossing elimination bonds still remain to be issued. 714 Only · 
a third of the original $18,000,000 for railroad grade crossing 'work 

.· was, therefore, made available to the Department. 
\ C '- • 

In recent years,, the Federal Government has helped to finance a 
. good part .of ~he grade crossing program. '.l'he Federal Aid s-r/lnts do not ' 

have to be matc:µed by the State on approved work.- Under.the Erner-. 
gency Relief Appropriation Act of 19.35, the .. sum .. of $3,983,82~, was 
made available for the so-called Federal Works Program (Grade Cross-
ing Elimination).• In the period from 1937 to 1940, inclusive, Federal 
Aid grants , for the eliminati()n of hazards at· railroad grade. crossings . ·. 
tot~led 1$2,944.622; 715 Most of this m~ney in recent years has gone into 

. projects off the State system. 

. 714 See p. 172, ~Pra, 
715 See. foot~ote 257, p,. 177, supra. The Federal. Aid money, is, intended. f~r the elimina- , 

tion of cro:ssings '. or the rec;onstrucfion 'of • inadequate structures.• .. The •grants' are• 100% 
grants, but the State must acquire the necessary rights-of0way and prepare the surveys· and 
plans. · · · · 

.,/., 

\ 
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In connection with ederal Aid g:i;ade crossing, work, the Grade. 
Crossing Engineer is r:es onsible , for making an inventory of all . the 
grade crossings in the St e. 716 He gives priority ratings to the cross~1 

' '. \. 

ings on each railroad sys em, and sets up a separate priority rating 
among the several crossin s in the. order of their need and importance. 
He then fdrmulat~s .a gra , e crossing program which must be, approved 
by the Construction En i:neer . and finally by the , Highw,ay Com~ 

· missioner. · 
"' ·, ' ' ' / ', 1' 

In. getting up the program, the 'Grade Crossing Engineer contacts . 
th,e railroad, companies a , tries to arrange agreements with them for, 
the carrying .out o.f their part of the program. Estimates for , these 
projects are inade by the onstruction Division where the projects are 1 

on the Statei•system., and y the railroad for those off the State system. 
The plans and specificatfo s, as already indicated, are prepared by. the · 

, Br;i.dge Bureau o.f the C nstruction Division where a State highway 
., passes over the railrQ,a · ; otherwise, the railroad · prepare~ them, 
whether the structure is o or off the State, system. 717 

ThJ Grade Crossing : Engineer tries to , expedite preparation of 
· the estimates of surveys nd plans so as to get the projects into con-
, struction as quiclHy as p ssible. · He keeps in touch with the Survey 
and Plans Bureau, Bridg 'Bureau, .the railroads, ,utilit;y ~ompanies (in 
coimection · with their ins allations), and, if nece,ssary,. the, Board· of 
Public Utility Commissio ers. · After the grade crossing program .is 

, . . , . I 

·appro':ed by the Commiss. oner, the Grade Crossing E:i;igineer hands it 
fo the Fed~ral Aid En 'neer who pr<>ceeds to have the program 
approved by the Public oads Administration and put into motion. 718 

· . 716 The Grade Crossing Engi eer has prepared a mimeographed repor't, dated May l; 
1940, entitled "Status of ·Railroad Crossings;'.1 showing the crossings on the various routes,: 
wliether on existing or proposed State highways. This schedule shows. the adequacy or• 

jnadequacy of each existing crossi. g and the action, if any, recommended to be taken thereon, 
as well as the improvement to b made· on proposed State highways. The· repor,t includes 
the following ~ummary of railroa crossing~ : . ' · 

On 'existing State highways ' 
On propos~d State highways 

. -' I 
Totals .. ,..:·••,··~-....... . 

717 See_ footnote 670,, p .. 380, s 
. 11s See p. 72, supra. 

Undergrade Overhead 
Aqeq. lnadeq. Adeq. Inadeq. 

60, ,5 ,·100 2 
9 12 51 9 

69 . 17 .105 11 

Gr{])de New. Y.otal 
108 6 281 
53 64 152 --

161 70 ;433 
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• • The hlterest of the Federal Government 1in the elimination of rail; .. 
j' ' , ' : , . . ' . ' ' . , . • ' . . I 

· ,·road, grade crossings· and in the replacement of ,inadequate, ~trt;Lctures · 
where grade crossing sepa~ations already exist, indicates ;the impbrtan.ce ' 
of this w9rk. 'New Jersey has carried th.is program f orwa~d- witili. · as . , ' 

\ ' . . . . . ' 

· much speed as a-vailable 'funds 1a1lowed. The balance of the progra;m 
shoul,d be comP,letedr as quickly as p~~Cti~able. . . 

T~e Department has 'in recent Yf~rs introduced two 11ew eleme~ts . 
. in the design of new highways. on ·:the· State ,system,~refety li~hting 
and beaq.tification. These will be q_iSClJ.SSed in connection.witht];Le :work 

, of'the EleGtrical:Pivision and the Landscape Engineer.,. · · 
' Research I in 'th~ {ield' <;>f j ~oad design has 'been ~rried on , during 

the ,past ~op,r years by the Traffic Engineer, of the, Survey' ind J>lani 
'Bureau. 719 By studying traffic and ttaflic behavior he has.' been able 

· · to recommend. refinements in· .road · design which make ,for safer · and 
, - ,\ 

· i;nore ~cient highways. At the time of this study,. he was conducting 
investj,gations. into. the ·time loss, of vehicles. on the main 1sy:stem. 

r ' , ' • I 1 \ , 

, Tl),~ ~hole problem of road design is i~ ,~ -v~ry fluid state 'today. 
Increasing speeds ·and traflic volume result in, contintrons change. .A: 1 

great deal of ·work still remains to bei done in. this :field; Under' the 
' cir~unistances, there are and ·Cah 1be no ~ecogriized autho~ities; I ', , ' ,, ( 

, ' ., , , ,'• I.; ' . _ · , , I , ' ' - , 

. The engineers in the Survey ,filld' Plans Bureat;1. are aware ,of the 
con;iplexity of their problem 1;1nd the.need of going :forw:ar~ Their .rec- , 

· ord of -accomplishment i:a ,the. past . ana° )constant 'applicatioJ?- to 'th~ 
work at ha:r;i.~ indicate. the:ir des~re 'to maihtain New Jersey's leader":,, 

. ship in tlie field of highway d~sign.. · · 
C • f' ' 0 

, '' 

Bridge. Design: ' . · 

The, const~uction, ,'of' bridges,, on the, State Highway )System: is of 
. major importance because of the ,unique geographical 'positic;m .of. t:tie 
State. New jersey' is situated betwe~n the Ihetrop~li;/ian•. districts of ' ,'I, 
New York and Philadelphia' .. It is bounded pn the· east by the Hudson 

· River, the Newark and ,Raritan. Bays; · and the Atlantic Ocean, on the · ' 
, south by Del~war:e Bay, and oi:t the west by the Delaware. Eitver: · Many 
tributari~s flow into this. river; .· ·To the north· and northwesf the State . 1 . ' ' , ·, 

' .r-

'1·· 

I 
_ _; 
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· i$ drained by the saclr, .Passaic and R~ftan Rivers: - In the 
.' -s~uth the riv(;lrs flowing i · tb Delaware Bay· are ~char~terized by wide· 
estuaries. Extensive ma hland' and ·meadow conditions encountered 1 

. gep_erally through_ certain sections_ of the ·state furthe;· complicate the ., 
. , probiem of the bri,dge e11- ;rieers. · ·· , · ... · · . . .. · .' · · _· ' , -

"\''.,, 

Th~se . physical, chara teristics account for. the, broad · jcope <rl: the 
· ·: bridge · program as· comp red: to 'that • of other ·States · of the 1 Union.: 
- The numerous .navigable s. reams aiong the eastern 'an<l w~stern borders· 

involve. the construction• nd · maintenance of an extraordinarily large. 
proportion· of movable bri ges. It has already been !ndicated that the 
density o( highway traffi makes ' the elimtna~ion of highway grade'. 
crossings'. a. n~essity at a 1 . Mportant in:tersec.t1ons: ·. . - . 

• • •• • • • • : •• • : ' ''j - . ·. .' •. ... . . . . . '·, • .. : ' - .. 

. It has been the policy ·of the -Bridge Bureau720 to cori:siaer ~- bridge 
as an adjunct to the <high ay, and as such,· to design if corit:inuou.s with 
the :;t..pproach r9ad~ays s . that- the motorist will :riot/'be_ distracted in . 

._ . , I ' • ..- - . ( . •• . . 

· crossing. Insofar,; as poss ble, · the bridges :on the State Hfghway Sys-
tem , are of the · deck typ , -with . :no:·-. part of the . s~pporting. · structuJ;'e 
extending abov~ the level of the roadway. The vision of the· high:way 

'user h-1 therefore not inte rupted; noris his attention !llvided between 
'the roadway and the proj ctions which supp9rt it .. · 

. , • I • 

.· Ba:lustr~de design. _has :received careful -attention . its . double · pur- ·· 
. pose. of aff 9rding . a sense f. s~cµrity without acting. as , a bar:i'ier · to the 
'line. of vision, The publi has. made lmown its desire to observe the '. 
landscape ·. at· favorable st e{!D;l.. c~ossings·, and -whether ,the structures, . 
are of concrete o~ steel; t y are detailed to afford a minimum' obstruc-

~ . tio11 to the seen~. . . . . . ' · · · . . . . ' 

' Th~ Mairitenarice Dl. isiorr- makes -£a. 'annual ·inspection Of the· 
. . bridges on the State Hig way System, a:s C does the Bridge Bureau, . to 

. :determine whatl bridges o' . ht to be reconstructed, .• The ,Superintendent', 
. · of-Maintenance and the ridge· Engineer confer and the former the# 

recommends•· a program. of bridge r~constru~tion to .the Highway Engi~ · 
neer. The annual bridge rograni consists of such. bridges- aS may have 
been chosen for; rebuild.in ' as welh1s new, bridges:· . 0 

r .. · After the , Survey~ an · Plans Bureau has completed its. survey of 
. the route and thus 'dete hied the ·loeation o( the bridge site, -~the._De~ 

. ,. 
720 'S.ee pp .. 84 to '86, suPm, £o th¢· organi~ation and,' dutre~ of the Bcidg~ Bureau. 

) .. 
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signer of Bridges and•Structures in the Bridge Bureau prepares studies 
of the crossing and confers· with all bodies that may have' an interest 
.in the matter, such as the State. Water Policy Commission, War De-
partment, Board of Commerce: and Navigation and railro~d and public · 
l!tility c<;>mpanies: After ·conferring with the. Bridge Engineer as to 
the design and major characteristics . of the structure, his staff of de-
signers makes a; ;preliminary layout of the structure and tentatively 
determines on the locati9n of the foundations. The .Supervisor of. Bor-
ings and his labor forces then ma,ke test borings at these locations and 
report to the Bridge Engineer. . He determines whether the location 
oCthe fimndations is all right or whether the layout should be changed. 

J I • • 
r • 

The work or de~,igning. the structure is then carried to coml)letion. ' 
The Senio(Bridge Designer:s design the more important structµres· and 
those presenting unusual · problems. The' Brjdge Designers handle 
smaller :projects. The des1gn for 1:1maller structur.esis fairly standard. 
Upon the comph;tion of the plans, they are checked by the Designer · 
of Bridges and Structures arid/ in the case of larger struQtures, by the 
;Bridge Engineer . also. Estimates . and' specifications are pr~pared, and 
the1 . plans and specifications are then sent to the Ooimmissioner for 
approval. 

The Bridge Bureau works very closely with the ~urvey and, Plans, 
Bureau. The coordination between road and bridge construction is 
ex~ellent. It ls, of course; almost impossible to get a rerfect coordina-
tion, but everyeffort is made to overcome obstructions standing in t1'e ,, 
;ay of "this desirable arrangerrient.121 One of the duties of the Office 
Engineer in the Survey and Plans Bureau is to coordinate the bridge 
plans· with ~hose relating to the road itself. 122 . . 

The Bridge Engineer is responsible for checldng and approving 
designs prepared by railrciad companies for.grade crosl3ing elimination 

· structures financed by Federal Aid funds,, where they · pass over the 
highway on the State systelll, as well as for those off ·the system. He 
also· checks ,arid . approves designs prepared by county· eng:ineers for 
bridges built with State Aid funds.· i'he .varied character of the geol-

721 On rare occasions the bridge cannot be designed and 'the contract let and c~mpleted 
before the road is finished. Coordination is. sometimes defeated by the fact· that ,road and. 
bridge funds are not available at the same time, so that the bridge ( or road) is ·completed 
first. · ·. · · · ·· · 

i22 See p. '74, supr,a,. 
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ogy of ~he State arn{the nique traffic conditions encountered iri New 
Jersey make ,it necessary o:r the Bridge Bureau to consider. all' types 
of fo,undation' and: superst ucture design.. Structures ·on the State_ sys-
tem th~refore represent a ross-section of the entire :field of ,bridge,,engi-

, rieering. Notable example • are the Pulaski Skywa,y on the connecting 
link between, Routes l an 25, the Edison Bridge at Perth Amboy, the_ , 
College, Bridge, on R~ute' · 25 near New :Brunswick, the viaducts on ' 
Routes ,21 · and 29 in Ne'\J ark, the three-level highway separation on 
the approach .to the Georg· Washington Bridge, the depressed roadway. 
~pproachin.g the Rollind unriel in Jersey CHy, the cloverleaf type of 
grade- sepa~ation,· and the. umeroµs mova~ie bridges of th~ basc~le and 

•· vertical lift type. 

( 
New ffersey is one of 

' loading .which provides _fo 
: universal 'practice. While .. 
'~o anticipate increases in 
·provision.· 

the few States that has adopted the Il-20 
trucks having a 20-ton, gross we!ght, "as a 

his ,is above the legal load limit, it 'YaS used 
igh,vay loads. Experience has justified this 

' • . I, '"' '' ~ 

. The most noteworthy , pioneering effort in br;idge design in· recent 
years is that of the .Ediso Bridge, involving continuous· plate girder 
design of spans exceeding uy ever attempted in the United States up. 

I , . . ' I I ' 

. to the time the bridge w s constructed. Based on this 'precedep.t, a 
number of States are now constdering. the U:se of the desi'gn for spans · 
of' greater lengtl}: pecause o its simplicjty, econo:qiy and appeilrance. , 

' . 1· . , ' I , 

With one Qr two e4c ptions, all of the bridges built by the De-
partment have been of, pe manent construction. The structural steel 
is ~ncased in 'concrete, exc pt in the case of very lo:q,g spans and J\lOV· 
a°Qle bridges. Maintenance is tgus reduced to a minin:mm, 

It has always been th . policy of the Department to give due coii-
sideratio.n to the beauty o. -~ bridge as· well as its safety, utWty and 
permanenQe. This has be accomplished withput additional expense. 
'The success of the ·effort, i . re1cognized nationally and internatfonaHy'. 
The following awards testi. y to this fact : 

, , • I ' : • I ! 

College Bridge i on Route ·25-first. p~ize, Phebe-Hob~on, 
Fowler.· Award by t 'e American Society of. Engineers, 1930. 
• ·• ' • . ·. . i . . I ,• . • I ' .. • ' 

, , Pulaski Skyway1 on Route. 25..,.,...:first prize, Class A, awarded 
by the American In titute of, Steel Construction, 1932.. , · · 
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Shark River Bridge on Route 4-first prize, .Class B, awarded 
,by the American Institute of Steel Construction,· 1933. i 

' \ .' ' 

Shrewsbury ·River Bridge on Roµ.te 36-,-first prize; Class B, 
awarded by. the American Institute · of Steel Construction, · 1933. 

· Passaic River, Bridge. on· R:oute 25-first prize,. Class D, 
awarded by the American Institute of Steel 'Construction,, 11942. 

' t . i . 

New Jersey preeminencejn the field of bridge design and construe-
, tion is further testified to by the Public Road Administration's: appoint~ 

ment of the Bridge Engineer to the committee . of f01;i.r that prepared 
the 1941 standard bridge specifications of the American Association of 
State Highway Officials, These specifications embody the latest devel-
op:p:ients i.n bridge design and construction. . · 

The. following tables: represent an inventory· inade by the State-
wide .. Highway ~lanning Survey of highway bridges over 20-foot span 
and those of a .5 to 20-foot span, classified according· to clear 'width and· 
condition, on the rural and tirban sections of' the State Highway Sys-
tem. 723 They show ·that' the .bridges· on the system are, 1vith few. excep-

. tions, in excellent conditio'ri, none being rated as "poor."· Of the 1,003 
bridges, 950 a:i;e over . 27. feet in clear width-an, unusually, large pro-
portion. Only fifteen are under twenty feet·. in clear width. 

723 The bridges were those open to travel on iJai:iuary 1, 1940. Road Inventory .Procedure 
Report and Preliminary Tables, op. cit., Tables R l-6~B (rural and urban). .These tables 
show the type and ,predominating matedal of the ll).ain structure. 

I, 
I 
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NEW JERS Y 'STATE HIG:HW A Y SYSTEM 
Number of Highw y Bridg~~ over 20-foo,t Span Classified 

. by C ear Width and Condition 

· Under 27' . All 
· 16', 16' -19' · 20' -26' and over widths 

Rur_al 
-. Good condition ........ 4 4 22 356 386 

Fair condition ......... 1 2 ' 1 4 8 
Poor condition . •-• ..... 

-
Total . . . . ... . . . . . . . ... · .. 5 6 23 360 394 

• Urban 
Good conditiort ......... 2 2 208 212 
Fair condition ......... . 1 1 
Poor condition .... "' .... 

Total ............. 2 2 209 213 

Grand Totals 5 8 25 569 602 

's-foot 
her of Highw~y · Bridges 
o ~0-foot Span Classified by 

Cle r Width and Condition 

Under 27' All 
r 16' 16'-19' 20'-26' and over widths 

Rural 
Good condition ........ . . •.• .. 2 4 316 322 
Fair condition -......... 3 2 5 
Poor condition ......... 

,--
.· Total ............ •-·. 2 7 318 327 

--
Urban 

Good condition ........ 6 62 - 68 
Fair condition •••• - •• 1 ••• 1 1 
Poor ·condition ......... . . . . . 

I 

Total .............. 6 63 69 
-·-. 

Grand Totals ...... 2 13 381 396 
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4,07 ; · r 

Any span under five feet is. considered a culvert and' is handled by the ',' 
• l road .~gineers. rather than by -the_ bridge engineers. ' '\ . . ' . . . . . .. 

/: .... 
· Contracts: _ 

( By statute, all work of constructi~n or building . of· unimproved , · 
roads _-and of extensive .repairs to improved roads taken over as State 

·- higfoyays must be: done by contract or by labor : of,~inmates of State 
. institutions~ 12,1s. The, latter· method was discontinued in the early 1920's. . 

J • ' ' ' • • I' ' 

Prior ,to advertising -,for bids· for-· constru~tio~ or· reconstruction, · 
the -Commissioner -must'. · serve -notice on th~ owners:. or . tenants of· the 

,. . 1-· '. ·. ·-, 

lands abutting the proposed high-\vay, and upon any_ puMic utility using 
. Jt, that·. subs.equent to the construction . of .• the surface··. pavement; no --. 
openings wili be permitted for a period of. fi~e years: thereafter- with-_ 
otit his 'consent. Personal· ·s·ervic~-. is made. wJlerev¢i· possible; otherwise ·. 
a copy 'is. attached to. the .premises a~g 1:11gns _posted at both ends of the 
proposed project; 7~5 . ' ' · • -

: Upon the :completi6n: and checking of.,the est~ates,-pl~S and speci-
fi~tions of a projec('the Construction Division sends the ·Chief Clerk 
a_ statement which iiicludes a, brief description of the project/the_ esti- • 
mat.ed.quai:ttities of principal materials: and other data essent_ial·to the -
preparation of the advertisement to bid; .The Chief _Clerk makes :up the 

-advertisement froru this information: · It includes · a brief '.description 
·of the, proj~ct and fts location, the estiniated·- quantiti~!3 of the, chi~f 
. materials, and . the time and place where· bids will be. received. -, The .. ' 
advertisement states that pla;ns and spedfications are on file· ~d may -
be examin~d at'the office of the St_ate Highway Department· in Trenton. 

:A deposit of ten dollarsJs required-for all plans ftirnished by the Chief-·_ 
Clerk, and is refunded: upon their ·return in prop~r -con'ditfon. _, Bidders . 

-· are informed that they.must qualify under the. pre,qualification, 'law and 
the_ regulations. of the Departlllent, and submit ·a revised ~atemeri.t of 
tJu~ir fin,ancial condi~fon and their plaiit, a:Iid ~quipment ~it:h their Qids. --

···Bids· must be maderon standarg. proposal- forms'provid~-by, the 
Departme~t and in the manner designated iTuthe standard State lligh-·. 

-·~ay specifications, and be enclosed in a seaJed specially addressed -~ri.-
ve1 ope -bearing , tlle name . and address_ of the )>Idde_r_, -~nd the · project 

. ' 
124 R. s. _27:7-2S. -

l , 

· 12i;R; S...,27:7-26;to. 28. 

I ' 

:,r,· 
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upon the outside. Eac I bid ~ust be :~ccompanied ,by' a certified check 
drawn to the order of he State' Treasurer for, not less th.an teii per 
cent. of the amount of he bid, provided that the .check shall not be 

Jess 'than $500 nor mor than $20,000.726 Whe;re the project adverti.sed 
is a F~der~l Aid projec , the advertisement contains notice that the 
work is to be performed in accordance with the regulations of the P~b-
lic Roads Administratio , which require that labor must be employed 

· from list~. furnished by · he State Employment S.ervice. In· such cases, 
the m:~nimum ·wage. to b paid to. various grades of labor is set forth. 

\ 1,, 

The Commissioner as the power to divide the: work to be done. 
into two or more contra ts, but all bids for the whole or a,s .subdivided 
must be submit~ed at th same time:• The advertisement1 must, be 'pub,· 
lished rat least three. w ks before the contract may· be aivarded, and 
inserted at least once a eek in each of two newspapers printedin th~ 
·co:unty or counties where the road is located/and in on~ other.newspaper 
in Trenton. 727 • · • 

The bids are opene at. the. time 'and place indicated in the advel'.-
tisement, in the presence of the Highwiy Commissioner, Highway Engi-
neer,. General Solicitor, . ,,ontractors' Classification Offic~:r, and the Con-
struction Engineer or hi representative. The Bridge Engin~er is· pres- . 
ent where a bridge proj ct• is involved, and t)ie local representative of 
th~ Public Ro.ads Admi istration in the case · of a Federal ~Aid project. 

, ~he Assist.ant Chief Cl rk tabulates ,the unit pri1ces and ,total bid as 
each proposal is opene 

The 'commissioner ay reject any or all bid~ not in accordance 
with. the advertisement f specifi9atio11s or :for' any other irregularity,, 
or if the price for the I. ork or the materials is excessiyely above the. 
estimated cost, or, for a. y other cause.· The Highway Engineer is re-
quired • to prepare a lis · of .the bids, including a11y rejected, ,and tb,e 
cause .thyrefor.' By law, th.e Commissioner must award the contract t~ 
the lowest responsible bi der or· reject. the pids within one month after 

· the'; qids are received, a d ail proposal ch~cks delivered, with ,the bids, · 
.except ,the 'two lowest r sponsible bids, must be· returned within tl:tree 

\ , ' ' : 

I 

726 R. S. ·27:7-31. The chec is held as security to insure that the successful bidder will 
deliver the contract, properly e ecuted and secured by a satisfactory bond, within ten days 
after the ratification of the aw. r,d. Upon his failure to prnvide a .satisfactory bond, the 
check is forfeited to the State a· liquidated damages. R .. S. 27:7-32 . 

. 727 R. S. 27 _; 7-29. 
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days thereafter. 728 Th_e Commissioner sometimes announc.es the award 
of the contract after the bids have been opened and tabulated, or. makes 
the award by o~der or at a regular meeting within the tinie limited_ by 
law. · 

The contract and bond are prepared in 'the office of the 'ohief Olerl.:. · 
After ,being executed by the successful bidder they are •ready for the 
Commissioner's signature.' · The. Highway Engineer in the meantime 
approves the specifications, t,he Chief Auditor aRd Accountant ,approves 

. the contract as to funds, 129 ~nd the Highway Engineer signs the report 
on bids opened and his recommen_dation of the award . of.· the contract. 
The General Solicito_r approves. the contrjlct. and_ bornl as to form ,and· I 

execution. 

The completed contract is bou~d together under one cover. This 
includes the de~cription of the project, the supplemental specification~, 
and the proposal fprm signe<l, by the contractor, which also bears the 
Highwa~ Engineer'~ approval of specifications and the Chief Auditor 
and Accountant's approval as to funds ( all of these a_re prepared by 
the Con~truction Division for inclusion in the completed contract) ; the 
report on 'bids opened and the recom'mendation of the award of the con-
tract by the Highway Engineer; th~ Chief Clerk'.s affidavit as to pub-
licatfon, and notice and hi.s certification of the award of the contract;· the 
contract and bond, and the Genera} Solicitor's approval as to form ~d 
execution; The original and a copy go to the Chief Auditor and Ac-
countant. He forwards the copy to the State, Comptroller for his ·files. 
Copies' also go to the contractor, Construction E:tigineer, and the Bridge 
Engineer, in the· case of a bridge contract. , 

Where the .c'ontract involves a Federal Aid project, it must be 
approved by the .Public Roads Administration and several copies are 
provided for its use. 

728 R. S. 27:7-30 _and ·33. ·· 
729 At the same time the Chief Auditor and Accountant sets up · an amount equal to the 

. contract, plus five per cent .. for . contingencies. This increment has been found more than. 
' adequate to cover extra costs under -construction contracts. In fact, the Chief .Auditor· and 
Accountant is able to report annual "savings'' on c.:bmpleted contracts. Thus, in 1941, there 
were savings of $333,357.32 on road construction e0ntracfs, $133,026.88 on bridge and grade 
crossing ,contracts, and $1·,300 on detour roads. New Jersey State Highway Department 
Annual Report, 1941, report of the Auditing and Accounting'Bureau. • . , . 
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Specifications used b · the Department are such that the structural 
integrity of the, complet d project is assured if the specifications are 

· followed. The general s ecifications have .been revised· from time to· 
1 time.· The Department h s.thus been·able to keep abreast of the)rapid · 
developments in highway construction. It may be Baid generally that. 
these sp~cifications 'repre ent the best practice in the field of highway 
engineering. New Jerse specifications haye long ranked .among the 
,finest in the country. he1 ~ost recent revisions. are those m.ade in 
1~35 ·and 1941. The Deigning_ Engineer connected with the office of 
the Construction Engine r was in charge of the 1941 revision. 730 ' The 
Laboratory · Division was _not given the opportunity of thoroughly re-
viewing: the specification before they became effective, altlwugh the 
head of the Labora:'tory d his chief assistantsrwould ordfoarily and 
logically _be the pers'ons onsulted. . , ' 

It is recommended t at in the future any proposed ,change in spec~ 
ifications be taken up in conference with established highway contrac-
tors in order to obtain th ir views and criticisms.731 The specifications' 1 

sJ10uld. also be reviewed b .the head.of the proposed Researcµ and Test-, 
' ing Bureau, who will co sult . with the engineers· "of the Construction 
' . \. . ' 

Bureau. New specificat ons should, of course, be approved by the 
. Highway Commissioner efore · beco:µiing effective; as at present. , · 

, . The. specifications us d in connection . with const.ruction contracts 
are d:rawn so that fair i;i,n, reasonable competition is encouraged.1;i2 Th~ . 
care with which specificat· ons are prepared undoubtedly has resulted. in 
the Department receivlng. lower bids than would otherwise. be the, c3:se . 

. Experience has shown th t competitive Mds ar~ lower where specifica2 
tions are free from provi ions that may lead to misunderstanding and 
controversy, or that may be_ invoked .to· compel the. performance of the 
work in a ,way that mate ially increases· the co:i:itractor's cost over· the_ 
amount normally anticip ted. 

The amount bid by a contractor is also influenced. by the accuracy 
of the estimates of quan ities m~de by the highway engineers. De-

730 See· p. 71, supra. , , , I , . 

731 Cf., Nationai Institute of • ublic Administration report, lop. cit.; p. 299. 
· . n:i R. S. 27: 2-5 requires that the specifications on State cJnstrudion work be drawn so 
that comp~tition is in eve1y way fair .and reasonable. The law 'permits the Department to· · 
call for more tha;n one type of m' terial and construction, and to ask for bids in the altema- · 
tive. R. S. 27:2-2. -. · ·· . • , · · 



partment estimates have generally been fairly , close. . The suggestion 
has been made.'that somewhat' keener bidding would .be· :encoura~ed. if, 
the construction contract fixed a marimum percentage of. increa~e or:. 
decrease that might ·be _:rp.ade by the Department· in the esti:tnfl,ted or 
bid quantities --«r~thout adjusting the unit prices._ . Generally, public 
works ·contracts use from ten to twenty per cent.' as the. maximum• 

' ' ' > • • r . variation. 7ia 

Neither the construction ~ontract_ nOI.'· the'.. Department specifica-
tions 'contain auy provision for trre arbitration of contractors'., claims. 
In most cases, ext~a work is take~ ~are of by change orders, and situa- . 
tio~s not within the ·co~templation of the originaf contract, ·by s~pple~ . 

_ mental agreements/~4 However, li; contractor. occasionally :has a ,claim 
--~ which was ,not taken: ca,'re- of in this :rp.anner. · Under the pre~ent · system, 
. he must go along with ~he_ Commissioner's decision or. t.ake the De~, 

__ partment · to court. 735 · · · 

. . . . . , . f 
r Provisions for arbitration are contained in the contracts of. other 
jurisdictions.-· . They have been fou~1d. good for all concerned and give 
the contracto:r a. feeling of .security, _ • The ,. inclusion of an arbitration --
provision may result in some reduction in. the ii'mounts bid. More im- . 
portant than ~W.s~ however, is the fact that it stabilizes contractual . 1 • 

relations._, .It is recommended that the' Legislature authorize the_ De-
partment ·to include air arbit:r;atirin clause 1ip_ highway_· ~ontracts. 736 ' . ' 

,'Although the\mgin.eers of the Oonst;~ction l)ivision l:tre unusually 
accurate . in most d~~ails connected With construction contracts, it 
would appear thattheir cost estimates. W many cases exceed the con-
tract price ~s- well -as the final adjusted contract _price. The cause for 
this· is not clear, _unless it is the practice followed' of estimating cost on 

. ' . . . . ---~ 
'. 783 Cf., Agg ai;id Brindley, op. cit., p. 245; National In~titute of Public Administration 
.'report, op. _cit., p. 298. .. . . ' ·· , , : · . \ . . . 

·1s4 See pp .. 416 a11d 417, po-st, _ 
_ • 735 A _ rather extraordinary practice ·was that which o~cui;'red recently 'when four ·coi:i-

'tractors Presented th~fr claims to a suo-'comtnittee of the 1942 Joint Appropriations Com-
mittee. The 'claims were allowed and included in: the total appropriation made fo the Pe-· 
partment. The sub-committee,· therefore, ·sat as 'a sort of informal· Cotirt of. Claims. · · · 

. 78~C/;, Agg ~d Brindley, op: cit,, p. 246; ,National Institute:_of Public Adniini~tration 
.·_ report, op. cit.,· p. 299, A . broader con~ideratiori of this problem indicates_ that evep.tually 
,{ii:ere should be a Court of. Claims· •siiniiiir to th~t. of the Federal· Government, before which 
those having claims against· the State may present their .. case. · 
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the basis of experience n. similar situations on other contracts ... A 
theorftical rather than a practical figure is thus . arrived at, with the 
result .that the engineer's estimate of cost is out 0f range with .the final 
figure. No harm. comes f this, ;however. · · 

The general opinion is that l:Jids •on construction cdntracts have 
almost always been . ver favorable, especially during the recent de-
pression years when comp tition among contractors.was unusually keen; 
1Because ~f the prequalifi ation requirements, ihe · Department hae had ·. • 
pI'aGtically no trouble wi h contractors getting into diffic;ulties because. 
thefo bids w.ere too low ,t , allow of · a profit. . 

r ,• 

The • chief duty of t e Construction District Engineers is the a.a.-
ministration and inspect on of contract c01;1struction work. This ap~ 
plies to new constructio as well as to reconstruction and extraor-
dinary repair ot' roads a d bridges on the. State system .. It also in~ 
eludes construction work ~ff the State 'system financed by Federal Aid 
funds,-gr~de orossing ·el"minatiorr wo;rk arid construction o{ roads and 
bridges on secondary ro ds. The District Engineers also coordinate 
construction projects wit . · the .State wP A qffic'e .. 

The Construction Di trict Engineer and Bridge Engineer ( in the 
case, of a bridge project) come in,to the picture as soon, as the c\ontract · · 
is advertised.737. They ar .ange to find out as soon as possible who the 
successful bitlder is so t at engineering personnel can be assigned to 
the job., Th

1
e practice of the 'Depart~nent has been to select the . more 

experienced ;and able Re ident Engineers for the. more difficult jobs'. 
The contractor is,contac.ed to find out when the work will begin, to 
,inform him who ~he Res ,dent Engineer will be and to arrange for a 
field office. The· Const ction 1District Engineer• and. the Resident 

) '• , ' 

Engineer c,on.fer with the contractor to arrange for, all the details. The· 
contractor is required to fill out a questionnaire shoiing the source of 
supply of the various ma erials' that will be used on the contract: This · 
questionnaire is made ou in triplicate, copies goi:t{g,,to t~e District En-
gineer, Bridge Engineer nd Laboratory. The Labor,atory inspects the 
materials 'at the source i order to approve or disappr~ve of their use 
in the construction work. 

737 The' des~ription of const uction, work which fol)ows refers to the, procedure, used 
in the case of road building. ' sserttially ·the same procedure is followed by the · Bridge 
Engineer, Resident Bridge Engin ers, Bridge Inspectors, Auditor, and' the rest of 'the' aridge 
Bureau: personnel in the construe.ion of bridges. · · 
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The Survey~ and Plans B;reau :field force's then s~t the stakes 3:nd 
,make measurements' for the contractors, and the work begins.738 The 
Construction District Ep.gi:ne~r administers and inspects th,e construc-
tion work in the :field from the time the contract is let until the work 
is completed. 

. . , , 1, , ' 
The Resident Engineer in charge sends in a· duplicate report to the 

district office at, the beginning of each :project, showing the location ahd 
phone number C>f his 0wn office and of the field o:Cftce .,at the site, and 
the names of the contractor and his superintendent. During the entire 
peri6d of the contract, the Head Clerki~ the office of the Construction 
Engi":eer keeps in touch with the work to see that it goes forward as 
quickly as possible.739 He reviews the,'weekly reports coming in from 
the :field and if there is any lag or delay, he checks the situation to 
:find out if t~e wo~k can be expedited.. 1 • · 

The orga:ri.izatio11 3:nd ,duties of . the•. :field fo;rces on construction 
. work have been described in the section dealing with t)ie Construction 
Division in Chapt:er II.140 · Highway and Bridge Inspectors make daily · 

· repo1'.t·s I of the progress made on their construction projects showing, 
among other things, the' n~ture and' amount of the work done, and any 

'samples of materials fcmvarded to ,the Laboratory that day, including I 
' , ' ( , . ' I 

test specimens of concrete 'and sampfos of bitumihou~ pavement or 
mixtures. Copies are· sent to the Construction District ( or Bridge 
Bureau) offi.ces and, where samples of mate~ials are' involved, to the 
Laboratory. A daily report is also sent in from, 'the :field covering 
bituminbus materials received by truck. .This, daily report must be ac- ' 

. companied by. the• delivery ·slips covering the several deliveries. Copies 
are sent to the Construction ·District office. and ·the Laboratory. 

) r. 

, The Inspector .in charge of the concrete batching plant supplying. 
the job also prepares a daily report showing, amoilg· other things, the 

·. 1 concrete constr\].ction· for the day, the squai:e yards of paveme~t laid; 
the number of bags of cement used, the total amount of cement used 

. ( ' 

738 The cost of this "constrUCt\On engineering" is charged to the r~spective jobs by the 
Auditor cotmectecf with· the office of the Construction Engineer .. See p. 70, suprra. .. 

739 See p. 70, · supra. 

' 740 See pp.' 80 to 84, s~pra, fo~ the, work of the Con~tru,ction District Engineer, and his 
forces, and pp. 84 to 86, supra, fo1,: that of the Bridge Bureau. · . , · . 
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· . to date; th_e amou:µ.t of- c men£, sand and stone ( or gravel) reeeived, 
· and :field analy~es of the sand and stone ( or gravel)".: (Jopies of this 
'report are · sb:niiarly forw rded to the., Construction District office and 

· , , to. the Laboratory. . In th cas'e of bridge w:'ork, a. report is• sent to· the · 
, , . . . . . .. . 'I 
· Bridge Engineel' showing the pile record for the bridg~. • . · - · v • 

• • •. • < I • "} ! 
. • . • I , . , , . 

. The Resident Engin~ r Jrnep~ in' touch with .. the various construe_. ' 
tion jobs. assigned to hlin to see that the work is progressing satlsfac~ •, 
torily; .The Highway In ectors under him: a,dminister and'inapect the 

. particulal' proje~t to; whi h -they are assigned: : They check on drain-
. age, :fills,: Jtnd the constru tio~ :of t!ie' sub-base.. They aiso ~eep a ~re~ 
ful check on the concrete ixer while the paving is going on, .the .plac--
ing -Of the reinf<;>rcement, . he. setting of the Joints 'and the :finish of the. 
pavement;· TJ;i:ey also ch k·on the curing ofJhe payement after it ha& 

· b~en !aid. In general; the · are responsible. for the quality of tli.~ work-
. mansJrlp 3:~d for seeing to it tha't:aii the reqµiremeri.ts of the specifi.ca~ 
tions ar~ met by th~ cont actor. - , 

The &sident Engine rs in .charge of constr~ction ·projects. are.· re-· 
· _quired to· dra\y, up a wee y ce~ent report showing the. total ·number 

· ·_ of square yards of pavem nt for the week a'nd the iota.I 1,aid to date-. 
This report also shows t amount of cement receiyed,. on. hand, used, 

' and theoretically required to d~te, and the' excess or. ~hortgage on the'. ' . 
pavement· and' structure; Copies are.' sent direct · to_ the · Oonstructi~n- . 
District office, the Labor. ory, and. the Construction Engineer. Rest-
dent :En~eers also prep re. slab~core _records, shmving the road · sta-
tion, the . slab n-u.mbers f om which the cores were cut~· the date the . 

•• ' •• • < ' • ,, • • ' 

pavement was laid, and o her info:rmation: relating ,to. the cement and , ' 
water used, temperature; etc. · He . sends copies: of this · report to the · · 
Construction District, offi and the Laboratory. , ' " . . 

In Jtddit:ion; ~here th : job involves. a -railr~~d or utility company, 
the Resident Engineer se s in a report of the labor, employed, equip- . 
ment and :materials used, \Supplies receiv~d,· a:i:ul the progress OIi- the 

. job._ This' is sign,,ell by hi., and the :field representative of the· C?mpa:ny, 
and is for tlie purpose of c ecltjnginvoices upon presentation. The form 
is used on 'York being pe for:µied by the company in· which the ·state· · 
.is :financially interested. o its own· account or on account or Federal< 
participation. 

,• \ 
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. , A. rep01j; is prepared. weekly by each R~sid~nt High;way Engineer 
_ . , showing progress made· on. the construction jobs for which he is :i:e- · 

. sponsible:, These 'reports' ire sent to · tlie • :respective Cons~ruction . Dis-
trict' Engineers., They, in turn, make up -weekiy progress reports cov~ · 

. ering all work unde.r their· jurisdiction. This report is sent in triplicate . . . - . . . . , ,· I , .. 
to th~ Construction Engineer, who provides a copy ~or the g~neral :files 
and the Highway Engineer~ . The Bridge Engineer prepares ·a similar 
w.eekly I progress· report . . 

. ,. . • . . . : . . I . ' .. - . . .· 
The contl,'actop is pai<;tmori.thly fqf work perfor:med and m,aterial 

, furnished .in the construction· of .a project, .and in certain cases serid- '. 
, monthly.7~1 An estimatece'rti:ficate,-is prepared in the, office of, the Con-

. structlon District. Engineer from infor.ination suppljed by the Re,sident 
- Engineer in charge q:f:- the project .. : It is then sigued by the one .who. 
made the 'estimates on the job,'and by the Res,ident Engineer or :aigh-
way Inspector in charge • of the particular proje(!t. · ~he, certificate. is 
audited by the Audito'r iii the Oonstrµction District office, signed by 
, the Oo.nstruction District Engineer, and f orwa:r;ded. t<> the Chief Audj.tor 

. and Ac~ou,ntant for :final audit and his _signature:· lt :ls then signed by 
the Construction E:rigin,eer and the State Highway Engineer along with 
the invoice covering the amount, of the· payment and returned to the 
1Chfef 'Audit<;>r and Acco,untant· for paymeµt.~.In the .case of semi-final 
and- :finaL.estimate~, tlie ;i,pp~oval anel signature of'the Highway Com~. 
missioner is a:l~o required, · · ·· · · 

. The estimate certificate' is 'made I• Up in -quintuplicate.: . At the, 
time when ·it is audited in' th~ _Construction District office, the Auditor 
sends one of the copies of the ,contract9r along.- with the invoice forJn 
. already. filled ·, gut., A.,. copy is also sent to the Resident._ Engineer. 
The contra9tor signs the invoice. and sends it di~ect to . the . Chief 
Auditor and A~cou~tant. ~ilerally; only _the original ·and two copies 
of the_ estimate certificate are sub_mitted for the\approva,l of, the Con-''. 

· struction 'Engineer,_ IDgh,vay Engineer,' and,. ip. the. case of semi-:(inal · 
and .filial estimates,· the 'Highway Conun1ssioher:· ... The original fuially 
goes to the State Co~ptroller . with. the .· invoice · for payment, , the 
.duplicate being retainep. by the Chief A!].µitor· and Accq@fa:rit for his· 
.files. The· triplicate · signed copy Is returned to the Construction Dis-

• , _.) ' • • C J : • • • • • ' • • 

trict office. . · · · · " 

7~1 R .. S. 27:1-34 pe,rihits _of this arran~em~t in highwa;y.contra;ts: 
.. ( 

, .. 
r 

. (· . 

1 

. , · 
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Additional copi~s are inade where others are involved, such as. 
railroad companies, politi I· subdiyisions of; the State, or the Public· · 
Roads Administration in )the case of a project partly· or "7"holly 
:financed by Federal Nd . unq.s. · Thes~ copies are furnished by the 
Construction_ Disttict' o:ffi . Where. road and bridge items. occur· in 
• the same contract, . separ te estimates · are . prepared br the · Bridge . 
Bureau for the bridge, w rk and. by -the Construction District. office 
fqt the road work, and · ch furnishes th,e other with· a copy for its 
:files. - · · · 

In _making up the es imate. certificate, only· ninety per ·cent. of 
the, estimate for work' dqn and material used in the project -is allowed.· 

· In addition; the1 ~ontracto is ~llowed eighty p,er cent, of the m.aterial 
· on the ground .. 1" 2 The te per cent. deducted from ea~h estimate is 

. retained until the-. final e ti~ate . and payment, · when the contractor 
· · gives the Department a b nd iri the amount of :five per cent. of the 

'. . . I . , ' . '- . . \. ! . 

adjusted contract price .. 748 . :']he funds- withheld are then ··released.,to 
him .. -, . . . 

. Changes inva'riably de. lir in the course of. ccmstru;ction w'or k. .These 
chang~ may involve sup lementary work not in the contemplation 
·of_ the partiefi! whe11-· the. 'o igin,al contract was signed, ,extra .. work, ,or 
a reduction' in work. In any ·event, a change· pf plan form is made 
rip in the Construction · i!:ltrict . office recommending approval of a 
change. in the original pi .s.' This form is signed by the Resident 
Engineer, .approved by t. Constr~ction D,istrict ·Engineer. and then 
by the, Construction Eng· eer, :who in turn presents it to ~he Highway 
' . ' . . . . . \ l. \ 

Engineer. for · :final appro al. •. This , form is ( pre1,;>ared . in :five copies. 
The _origina,I and last 'co ies are retained by the Qonstruction E:ngi-

. 742 R.' :s.: 27 :7~34 allows. partia payments amounting to 90% of the value of the. m~te-
-- rials in place and of the work do ~-' I{ighway contracts may also provide for partial pay-, · 
· rµents on all materials placed alon or upon the site which are suitable for .. the use and exe- . 
cution of the contract, -provided he contractor famishes releases of 'liens for all. mate-
rials fu.rnished· at the time each timate of' work is submitted for payment. These partial 
p~yments equal 80%. of the· value, f , the . material on the ground. · · ·. · 

743 R. S, 27 :7-35 provides tha when:· a. ·contractor has completed his contract fo:r work 
done _on the .State highway, no p i:t of the contract pi:ice ,shalJ ·be retained, but he shall 
enter. into a bond· 'to the Highway ommissioner in a sum amounting to five per cent. of. the 

, .contract price, with ,a surety com· any authorized to do-bµsiness in the State and a»proved · 
by ~he Attorney-General, as suret . · The · policy temains in _ force for dne ye,ar and pro- · 
vides t);iat the contractor tan be h Id responl?ible for pQoi: workmanship .. done or poo;r mate- . 

· rials furnished tinder 'the d>ntract. '· · · · , · 1 

,. 
"'./ 
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· neer, th'e duplicate submitted· to £he Chief Auditor and Accountant 
for his records, and the triplicate and quadruplicate returned to the 
Constructio:o. District office where . one . copy is sent to the Resident 
Engineer in charge of. the project as his. authorizati(!n for ordering 
the contractor tq pro~,eed wi~h the work. In the case of Federal Aid 
projects, six preliminary copies of the 1change of plan . order are pre-
pared, five· being sent to the Public Roads Administration. It returns 
one copy approved, and the Construction District office then proceeds 
·to submit_ a regular set in the manner here described. 

In the case <;>f supplementary work, the Construction I>istric{ 
office prepares a supplemental agreement after the cha,nge of plan. 
order has been approved. The agreement is recommended for approval 
by the Construction District Engine~r, ~udited by t~e ·construction, 
District Auditor and subsequently by the Ch1ef . ,Auditor and Ac-
count1:J,nt. Before passing to the Highway Commi~sioner .for final 
approval and signature, it is approved by the Construction Engineer 
and the Highway Engineer. _ This forfo, too,· is prepared in quin-. 

. tuplicate; the original going to the Chief Auditor and Accountant, the 
1 duplicate tO the contractor, a copy to the Construction ·District office 
and another to the R-esident Engineer. The fifth unsigned copy is · 
retained by the Construction District office .at the very start. , As in 
the case of change of plan · orders, copies of supplemental agreements 
are likewise furnished to all' parties involved in the construction 
project. · · · ' ' · · 

. I . 

Extra work orders and reduction work orders follow exactly the 
simie procedure 'as supplemental agreements, except that they are ·not 
signed hythe Highway d9mmissioner. · The approval of the. Highway 
Engineer is the last signature· required. · r 

· .. Upon the completioi:{ of: a job,· the Resident Engineer in charge 
notifies the Construction. ,District · Engineer of that fact in writing. 
The. District Engineer then makes. a :final inspection and, after check-
ing the strength of . concrete and other final reports relating to the 

· · job, signs an · acc~ptance form adirising the Co,nstruction Engineer 
that the contract. h~s· been completed in accordance with the plans and 
specif;iqa.tions and recommending the acceptance of the project by the 
Commissfoner. The· Superintendent of Maintenance also makes a final 
iiispecti9n to determine whether the project should be taken over by 
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._his Diyision for maiiite nee; ~ntl' if he. app~oves )ie s_igns the' ·accep-
-ta.nce ffj:rm; The· Const uction Engineer then .adds his signature. of 
approval, and th~ 'mgh ay Engineer ;also . sig~~; ' The "Chief Auditor 

. and Accomitant notes, o the . form the fact that the -contractor .has 
.posted his bond in the a ount of five per .cent; of the arljttsted contract· 

· price.· · · · ·· · · · 

, The Chief Clerk pre ents the acceptance forlll, together with .- the 
final estimate certificate and the final audit record, prepared by the 
Chief Auditor and Acco tant,. to ~he Commissioner. Attache.d to the 
:fi:rtal audit record are the Laboratory .report, t~e contractor's bond, and. -
a notation that the roa · "as built" has been checked by . th~ Suryey 
and Plans· Bureau.· The ommissioner · then signs the acceptance form 
and thec:final estima~e, a d arrangements go forward to pay the cori-

. -
, ,- tractor · the balance due 

·As. soon as t~e proj · t- has' been accepted; ·the' Construction Engi- -
· ,neer notifies 'the Superi endent of . Maintenance that his Division is .· , 

.. , to take over the · road or, bridge for maintenan~e from then on. , Th~ 
· · , original_of the-acceptanc form, which has been prepared in' qu~drupli• 

cate;- is retained in the :fil s of the Chief Auditor and Accountant, copies , 
going to the Superintend nt of Maintenance; th.e Con_struction Distdct. 

_ or · Bridge Bureau of.fi,ce, nd . the general · files. 

The Highway Comm ssioner may permit a _contractor to sublet. a · 
part. or parts . of the orig ·. al contract. T~e general contractor makes 
a written request /or _ t is permission· ~o the Oonstru,ction Distrfot 
office, and the prospectiv sub-contractor executes a form in duplicate 
in which/he agrees that 'e will be b~und by' all the_ provisionS' of· the-
coiltract and make no cla . . whatsoever against the Department under' 

,, the terms of his'. sub-con ract, ~The ·request· of the general contractor 
; is transmitted to 'the. Co missioner through the Construction ·JJJngirieer 

and he approves of the su letting by taking for:rnal action at a meeting. 
· · The',Ohief .Clerk then no ifies the· general contractor· of the approval· 

and sends a· copy to the · ub-contractor with a form pf bond covering 
··-the work in .ciuestion, to e· executed .a~d r{lturned by him.. . , 

• . - I ' . . I ,: ... ,. • • • • • ·, • 

The Highway Com ·ssioner may also extend the time for the I , . . . . 
perfor~mince of a gontrac where circumstances warrant. The contract 
form provides that a po of the work may be deferred with the 

) , ' 
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approval ~f 'the O~mmission, and in'. such case the sum withheld from 
the' cop.tractor may not be less t.han twenty-five per cent. of the value 
of the work ·to be .done. 744 

The Department has had to resort to the enforcement of the cow 
tractor's bond in relatively fe'\V cases because of the care with which 
the engineering forces administer and inspect the contract. Materials 
and 'Yorkmanship are rigidly inspected, with the result that the roads 

: and . bridges built under the supervision of the Construytion Division 
are of an unusually high type, .both from the point . of view of dura~ 
bility and appearance .. The highways of New Jersey show every, indi-
cation of lasting well beyond the normal . life of · such improvei:nents. 
· If r~construction becomes necessary at an earlier date, lt will be, 
because the road or bridge is no lbnger adequate in the face of traffic 

( . ' . , ' ! 

co,udition~ encountered or\ the development of· the area. 

· . Construction Work in Progress: 

Schedule 7 on page 421 rindicates the continuing volu~e of con-
struction work 'carried on by the Departmen.t in the period froni 1931 
.to 1941, inclusive. It is to be noted in. connection with these figures, 
that work on a particular project was not necessarily carried on during 
the entir~ year? nor co:mmenced and completed · during any one year. 
Most projects start in one . year and · are finished in a.nother, and the 
mileages . and number of bridges are, included in the. to~~ls for each 
year during which some. work on a project, large or small in amount, 
was under way for all or any portion· of. the year. 

' > 

It will immediately be observed that I the amount of work ·in 
progress during recent years is not as, great ~s in the, period immedi-' 
,ately. following the adoption of the 1927 revised Stat~ syste~. · The 
1,1umber of construction· contracts, volume of work, ::i,nd the actual value 
'of the work done . ( as may pe. seen from the schedule which follows), 
slumped· during the depression _period.< Volume has gradually picked 

, up during the past four years. 

The :figures in Schedule 7 should be. consi'.dered together with those 
included in the following schedule, showing the total value of the work 

744 R. S; 27 :7-34. 
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performed· in each, of the ·years. in, question, and the . eng:ineering ·and, 
: inspection costs for .such, ork :743 

. ·. . '' 

Value of Work 1Performed a_ d Enghi,eering and Inspectiop. Costs.-:-1931-19H . 
I • j 

Engineering a~ ' '. ' I 
. ' ; 

Year inspection costs. .. Pe>rcenta_ge 

1931 ,) 

' 
$1,85l;03L66 . ' 

7.7,8 
. ·. I 

1932 ' 1,662,155.29 10;31 

1933 J,067,947.14· 14.55' 
1934 742!417.20 1(09 
1935· 795,942.15 i7A9 

!',' 

1936 888,302.30 '. 
I 

8.95 ( 

1937 1,005;16~.52 · 17.25 · 
I 

1938 1,128,268.80 . \ 
,13,85 

1939. ·. 1,123,941.16 . H.54 ·, 
1940 1,154,857.0Q ,Il.60 
1941 1,190,891.76 13.81' · 

\, \· 

. . , : E:ngi_neers ·-•in th~ Con truction Division used to . speak of. six and 
'eight . per ~ent: ov~rhe~. The reports ·. 9f the: C?nstr~ction Divisio~. 
once. carried percentage fl. res for engineering, in.'spectio{?- -and ad.min~· 
ist~ation.746 They no longe do so~ ,··· . , ' , · .. , , ' . , ·, . 

. .To th~ perce~tag~s in.· ·h_e last column of the· above sched1;1le should . 
·be add~d an extra;_.1.2% fu 1.5%, r~prese:riting. that part of the geii~ral · 
administration' and labora ory costs which may. ·properly be charged 
against, t:qe .work of Corist uction Div\sion:. Overhead during the p~s~ 

• ', - ; • ' . I • ! . . , ' . , • 

. . 745 Source: New l_ersey Stdtf! Highway. Depa;tment- Ann~l R;ports, 1~31 to 1941, in~ . 
, , elusive, ret>orts. of 'the Construction E,ngineer an~ of 'the ,,Auditing and Accounting Bureau .. 

· · 746Jt iseems that the·'last annu 1 report mentioning this figure was that for 1928; when 
engineerin,g, inspection and testing · osts _were 5.99% a~ administrafion 1..54%.· New Jer.sey ,_ 

, 1 Highway Depar"tment Annual Rep rt; '1928; report o~ the· State Highway Engineer, p. 3: 
· '!:'he- A.bell Commission report; op. cit., p .. 290, which appeared in 1930, spoke of .7% for 

engineering, inspection and· testing, and · an additional 1% ~or general administration . 

. ) . 

i . 
) 

/ 



_ Gmnite ~ · Year block_ 

1931 0.541 -
- -

1932 0.653 

' 
1933 

1934' 
1935 
1936 

1937 
·1933 

- - 1939 

1940 
1941 

Schedule 7 
. - , . , . . ' . -

NEW JERSEY STATE HIGHWAY DEP,ARTMENT 

Brick 

0.753 

CONSTRU.CTION I>IVISION 
Construction Work In Progress,· 1931~1941 

Mile1ages and typ!s of p.avement · Numberof 

· Bitumin.ous __ Gravel 
Stre_am Grade 
bridges sepam{ions 

concrete -- or Total (over Rail- High-
Concrete or asphalt macadain Grading, mileiage _ _ 5' span) roads ways 

-- 205.698 6.227 8.203 5.001 - 225.670 - 132 32 - 67 
-- 157.039 7.061 , 3.209 ·15.054 183.016 100 34 53 

'78:891 -6.175 0.961- --13.038 99.818 40 16 11 
0.753 _ - -. 83.476 -_ 4.147 0.250 88.626 :1-0 20 9 

100.246 -2.427 _ 4.970 10.074 117.717 52 14 14 

117.778 - 4:336 20,906 . 1~.855 · 155.875 -_ - 54 27 20 

95.193 4.319 18.911 8.746 127.169 46 31 28 
- 78.230 6.403 2.278 31.532 118.443 38 15 20 

. -
76.843 8.256 16.858 5L608 153.565 60 - 15 - 18 

91.209 7.386 18.520 6Q.317 177.432 53 11 20 

103.548 15.759_ 22.043 44.217 _ 1_85.567 62- 10 - 17 

Source.:· New Jersey. State High~ay Department 

\. -

,ii:,, 
1.-.:> 
H 
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decade has th~refore ave aged almost fifteen per cent., the average 
. under the Highway Com. issioner being almost two, per ce.nt, ,more· 
than what it was · under the High":aY: Commission during the years 
1932 to 1934, inclusive. , 

Tb.er~ may be. expla ations for some Cyears. · For example, the 
delay of several months. i 1933 before a full four-man Commission was 
available for the letting f contracts, and the simila.r hiatus in 1935 
when new construction c me to a standstill pending the change-over 
to the single Commissioner form of highway administration, consider-
ably reduced the, volume f constructfon work in progress. The P,ay-
rolls of the highway force continued, ho,\fever. The result was a high 

· percentage of ~:>verhead. , . . . 

Some of the increas "d overhead may ·also be explained by the 
greater amount .of work required in connection wiih the design and 
construction of the mode·~ type of ~oad. The lack of ;my long-range 
construction plan may· a so be a· partial explanation. Without such 
a plan the tlonstructioii Division, and particularly the Slirvey ·· and 
Plans Bureau 'forces, find that a project which was ready for execution 
is not on the annual pro ram. · Surveys, plans, estimates~all go back 
into the file. This has h ppened .again and again, so that some of the 
work has to be done ove several times before the project is actually 
carried out. This is a nee lessly wasteful, situation tha:t could be elimi-
nated through a · highway planning program. 

. ,, 
All these explanatory factors, however, do not justify the -over- , 

head figure of thirteen tl better than fifteen per cent. (including ad-
ministration and laborato y costs), ~lince 1938.. A glance at the sched-
ule :will show that engi eering and inspection costs have increased · 
steadily since 1934, risin from ,$7 42,417 to $1,190,891. The increase 
in the first twp or three years (19·34-5-6) is perhaps understandable. 
The Construction Divisio had• to undo the work of the Foran Com-
mission which cut persb nel indi~riminately ·with small r,egard for 
its effect on .the efficienc of the Department. The increasing ~osts 
since then do not have th. benefit of such an ~xplanation. . 

lhe. fact is that over ead has mdunted steadily, and in no direct 
proportion to the amoun of construction work in progress or . the 
dollar value of the work ctually performed. This indicates that little 
attempt was made to re uce costs to· a minimum whenever possible. 
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The· answer· must lie in the fact .. that an excess 0f engineering. and 
inspe~tion personnel was retained when the worlc could readily have--. 
been carried on by an essential nucleus of the departmental ~forces. · 

, Work wa's spread thin when construction volume.· ran low. 

There is rirtquestionably room· for a great deal of· improvement in 
the overhead figures for constructibn work. It . is :recbnimended , that· 
a study. be undertaken at once into 1 the factors that haye made for the 
fifteen per cent. average overhead cost in the period under consideration 
and the manner 'in .which this figure may be reduced materially. 

· Highway Costs: 
f' . • . , . 

·various attempts have been made in the past to compare the cost 
of New J el'se'y roads. with that in other states. 747 Any such comparison 

\is, inthe nature of things, impractical and unfair .. The only way in 
which a fair comparison can be made is with id(:mtical designs, identical 
conditions as to costs oflabor and materials, lengths of haul, climatic 
col!ditions, and other 'factors that must necessarily be taken into con-
sideration. In attempting to use any· construction cost figures . for 
comparative purposes, a detailed analysis niust be niade and proper 

, adjustment allowed for necessary differences in design or construction 
features. One of the factors having the mos.t influence on costs is I the 
traffic which the highways have to· carry. By virtue of its geographic,al . 
position, New Jersey is · burdened by a· great volume of · inter:state 

~ ,traffic. This traffic uses·• the highways of the State in trans.it from 
01:e State to an?ther, or comes into the State •rdr business, industrial, 
or r~creational purposes. 

The Department has prepared :figures from time to time Showing 
representative ;oad construction cos~s; exclusive of bridg~s an<J. right- . 

' ' 

747.See, foi-. example,. the J:>rinceton Sur:vey report,, op. cit., 182 to 184, and Tables II 
and III. . The cotnparison,s · made in that report were properly criticized by the Department 
officials. (See Statement' by the State Highway Com111,ission on the Princeton report, op. 
cit.), and others.. .. · 

The Public Roads .Administration of the Federal Works Agency has three index'es of 
highway construction costs : (1) a prke trend index, based on the varying unit costs of ·a 
composite mile .composed of the ,same quantities and materia'ls foi:; eacµ year; (2) a usage 
trend index that shows. the variations in quantities of excavation, surfacing and stru~tures 
actually placed in the composite mile constru,cted each year; and (3) a cost. trend index that 
is based on th\;! actual cost of the composite mile constructed each year. None can be tised 
as· a • fair basis for comparison.' • , , ' . · • • , 

, For a general discussion of the. economics of highway improvement, see Bat~man, op; cit.; 
chapter XV. ..· · .. · ' . 
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of-way, on the. State Hi hway System. The latest figures·· show' that 
the· genera~ average for · representative''sing:ie ·highway is $61;000 per 

'mile, and Jor a represen ative dual highway, $126;100: __ .The following . 
't~bulation shows the •il.v rage cost of representative . highways.,, both ·. 
single and dual, in 'the, rthern, central and souther,n: 'sections _of the 
State :7,.8 · • · · · • 

'· \ 

"", Represen ative Road Con~tructiorf c,osts 
(Exclusiv of Bridges and -~igfit-of-Way) ··. · 

Type of road and ~ectio · 
• l . , 

;'_ ~"'>. . ,' • 

· ,Average Single 'Highways 
20; normal width 0£ co~ci-e 
40' general graded width 

Miles 

" , '(, ' ' ., 

Northern section ... : . ~-- • . . . . • . . . . . 66.667 
Central section .... ,. ...•... ·;; ..... : :: :: 62,925 , 

-. . . '. '· ,"\ ,·. ' . ' . 
Squthern section . ,.. ....•.. , ... .". . . .102.218 

Cost ' 
I 

$ · 5,405'.309.58 
3,607,685.02 

· s:142,607.36 . 

Averaife cost 
Plf'(m_ile 

') 

•\ 
· '.~ 81,100; 

,: 5?,.~3p. 
·, 50300. . . '· . 

' Totals il'.nd gener;l a erage' for r-:-. -, -_' 
single highwfy . . .. . . . . . . . . . '- 231.810 

! . . 
$14)55,601.96 ,I '$ 6~,000. 

" ' 
Averag~ Dual .Highways.·. 

40' rri.iriimum width qf con rete 
WO' average graded width 

1 I . · ' 

f ' • '• • • ' ••• ' 

Central section ......... ." ........ ; 
• •• I • , • ' • • , • '/ 

Squthern secJion ·. '. . : .. ; .... /. ...... 

. Totals;and genei;al . erage fo':r · 
· duaJ. _-high-way, ... · ... •;• .. _ .. __ . 

38.971 . $ 5;202,987.38 "' $133,500. 
, 13.38~. · 1,646,855:69 ) 123;00(). 
19.663 2,277,288.81 ' 115,800.' 

72.022 $, 9,127;131.88 : .$126,700. 

' ' It is1, to be ' noted" t at highways in the metropolitan areas and 
' ..J • , . , . I, , . ·. . . , , , 

express highways, as w:e l' as highways -which presented · µnusual con-
' . · ditions or unusual tra c problems,: have:' not . been included 'in this 

tabul~ti<:m: ._ They. canno be . considered as representative, nor. can an 
'intelligent .average 'be' ven, for the construction, of such highways: 

' .:. l', • '• 1' . • • • • 

' . . . . ~· 
• 748 SoU;rce; New Jersey Stat 'Highway Department~ Pecember, i941.' 

" ' 

I. 
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North; central an\! south Jersey are considered to be, generally, the 
territories divided by lines extending from Frenchtown .to Woodbridge, 
and from BurHrigton to Toms "River. . 

,Since 1927, the single roadways paved twenty feet wide in the 
northern section of the State hav~ been those highways "bucking" the 
ridges, such as Routes 30, 31 and S-31. This explains the, high average 
cost per mile for single highways in that area. Roads paralleling the 
ridges, such as Route 8, can be built at, :no greater cos,t than those 
i;n. central J ~rsey and some parts of south Jersey. H6wever, the roads 
paralleling the ridges have in most cases necessarily been designed 
f9r greater, widths than twenty fe~t since, ,1927. 

·The relatively low cost per mile for representative dual highways 
· in the northern area is because "those roads have· been constructed 

thr<mgh the l~ss difficult terrain. It is further to be noted that .the. 
representative cost for dual highway construction in the southern 
area is relatively high. · This is because of the fact that the duaJ high0 

ways in south Jersey have been constructed and· are needed in sections 
where difficult, construction problems are presented, such as Route 
S-;11, from Route 38 to Route 43, which traverses the heavy marl area 
centering on Marlton., ' 

The average cost per mile of road varies from year. to year be-
cause of variations fo the cost of materials artd labor: entering into . 
such construction, and changes in design features, types and quan-
tities of materials 1actually used. 749 Whatever effect lower prices of . 
constituent units iri .construction work may have had in turning the' 

' cost trend. downward iu recent ' years Jias been · more than offset by 
changing. traffic condi~ions whi~h have required wider surfa'ce~, ·longer 
sight distances,. flatter curves, and, other features conducive' to safety 
with increased speed.7?0 · 

7'49 "Indexes of Highway Cortstructio~ Costs," 'reported by the Division of Management, 
I,!ureau of Public Roads, Public Roads, June 1936, p .. 83. · 

' , ! ' , -. '\. ', 

1 5o The average cost per, mile of all-hard surfaced roads laid, exclusive of bridges, was 
reported as $79,000 in 1923, $65,000 in 1924, and $63,420 in 1925. New Jersey State Highway 
Department Anni,,al Report, 1925, report of. t)le State Highway Engineer on the. work 'of. the 
Construction Division, p. 2. The next reference to cost is found, in tl:,ie report of the C!:on-
struction Engineer for 1931 (p. 2), who stated that the average cost per mile of construction 
projects with 9-inch, reinforced concrete pavement, 20 feet wide . with 10-foot shoulders, 
graded 40 feet and in some cases 50 feet wide, . for all roads except those in the. metropolitan 
areas and the so-calleq super-highways which were not representative, was $52,250. The 
average cost per mile of. brid,ge work on these roads was $10,000 making a total of $62,250 .. , 
He ,compared this eost with that for the year 1929 forc similar roads having only an 8-inch 
pavement thickness, the figures being $76,279 per mile of road and $6,528 per·mile for bridge 

· work, or a total of $82,807. New Jersey Statr High'Ulay Department Annu/lll ReiJ,or( 1931. 
No cos~ figures have been given for subsequent years. , ' 
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The average cost pef mile Of road in New Jetsey~:is much higher 
f •• 11 , ' ' ·' 

than in_ mo. s.t S.-t.at~s. . Th)s i. s beca_ u. _·s __ ~- o_.-.f the higher ?,ost_ of r __ . ight-of-_w_ ~Y ( due to the reli;i,tively h gh proport10n · of metropohtan area found m 
the State), :and the m6 ern standards of· design followed in the con~ 

· struction . of the main s~stein< Nb comp~rison has been made _ of the 
cost per. square yard of pavmg o:r cubic yard of concrete .. In all 
probability this cost wq~ld be about the same as elsewhere, yard for 
yard. ' The incre~sed c st per mile is . almost entirely due to the 
features mentioned. Asi_ e from the prices paid . for right-of-way and 
excessive overhead constfuction costs, it is felt_ that New Jersey is 

.~ receiving full __ value for he money-. spent on its highway system. 

W. P. A. Projects: 

W.P .A. construction rojects on the State Highway System, known-
as "Primary" projects, a ,.e handled by a special W,:.P.A. Bureau set up 
in 1938 under the W.P.A. Coordinator. 751 .• He· is responsible for promot-
ing and coordinating th se pi:ojecttl, as well as the "Betterment" and 
"Institutional" projects o,

1 
the Maintenance Division and the "County," 

"Municipal" and "Dirt 1toad" projects off the State system. _ 

-.· The W.P.A. road prt· gram was inaugurated early in 1938 as one . 
m_eans __ of r_ elieving the s rious_ u:riemployment problem._ A_ $25,000,000. 
program was undertake , the share_ · of the State as.· sponsor being 
$5,000,000,, .or twenty perl cent., to be exp~n_ded, for .~aterials, supplies; 
equipment _and engineeririg services. 75.2 The purpose Q( W.P.A. projects 
was, of course, to uJie a i,aximum amount of labor. . The ideal' project 
was one _that coulq be worked at a cost" of thjrty per _cen~. for material 
and eqmpment and seve. ty per cent; for labor, which 1s the .reverse . 
of the pe~centages on af ormal $~ate highway program. 75~ · _.. _ ·• 

. "Primary" projects· t ·_ at have been •found adaptable to the W.P.A.- · 
program are: 'clearing t e right-of-way, grading and drain~ge of new 

751.See pp. 87 and ~8 for the~-organization and· duties of the W; P. A Bureau. · · · , 
· 752 Double Duty Roads, publi lied by the ·w.orkSProgress Administration of New Jersey 

(Newark, 1939); New Jersey St(ffe Highway Department Annual Report,. 1938, report of the 
yv_. P.A c_ oordina:toi,-. __ E_ nablin_ g 1 gislation was in:_mediate~y- passed_.· (P. L. 12}8, c. 10) ~uth. or-· 
mng State sponsorship-of W. P ... road and bridge _proJects and empowermg the Highway 
Commissioner to make applicati n to the Works Progress Administration for fonds. and 
to enter into contracts with the IFederal Government. . . ·. 

. 75~ New Jersey S;ate HighwJy Department Annual Report, ~938, ,report of the W .. P. A-
Coordmator, p. 3., • ' • · . · . , . . . , · 
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right:of-way '.con~tru~tion of approaches, top~soiling, fill, and, similar 
.jobs requiring a proportionately large amount, of hand. labo.r. 

' . . 

After the Construction Engineer. has reviewed .the annua:i pro-
gram of the Department to · determine what projects can be fitte4_ into 
the W.P.A. program, the W.P.A: Coordinator submits the projects to. 
the State· W.P.A. office, together with engineering estimates, plans, 
drawings and sketches. It· prepares the regular W.P '.A. proposal and 
~pplication form setting out various data concerning. the project, par-
tic'qlarly those relating to labor and superintendence, equipment, mate-
rial, supplies and othel'.. non~lahor costs, · spoilsorship ,and source o( 
funds, in the greatest detail. This must be approved .by the Works 
Progress Administration afte; the Highway Engineer ( officially desig-
nated as the sponsor's agent for this purpose) has regularly approved 
the project and signed the "sponsor's reqllest for project authorization 
~nd sponsor'_s agreeinent". which is, part of the form. 

After the Federal. agency has. approve9- the "Primary" project it 
. is p~t into operation. Almost all· ''Primary" projects have been han- · 
dled by contract, the ,.procedure of letting the contract being the same ·, 
as for a, regular construction contract except that the W.P.A. 'is an 
interested •· party. The letting of contracts, with the Department 
furnishing 'W.P.A. labor to the contractor, was inaugurated by th() 
W.P.A. Coordinator and has worked out. very' Satisfactorily.· · rhe 

,. contractor is, in, fact, the agent of ,the State as sponsor. · 'fhe contract 
metho.d enables .the State to get the advantage of competitive bidding 
in obtaining the supervisory personnel, materials and equipment that 

. it must conti::ibute as its share of the project. Furthermore, it results 
. in the ,State receiving the benefits of the contractor's organization a:ii.d 

experience at. the same time that it offers .him. an opportunity to 
obtain work.754 · ·· 

, The contract is administered and·· inspected by the Oonstruction 
. Div.isjon forces, and dealt with in ~11 respects like a regular· construc-
tion cont;ract. .The W.P.A. Coordinator's office keeps in. touch with 
"Primary" projects at all ti-Ines. 

Three W.P:A. programs' l!.ave 'been a;yailable since 1938: (1) the 
"1014 program,'' where the Federal Government contributed $20,000,000, 

I • ' , _, ' • ' • 

. · 754 Procedure (overing the W. P. A.-State Highway P;ogram, 'issued by the Works 
ProgreJS A~ministration of Ne,w·Jersey, multigraph, (New:J,rk, 1939). 
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th'.e State's share as s onsor being twenty ·-per cent: This program . 
. i~ now completed. _ ( 2) The . ''10:16 program,'.' where the, Federal Gov-

.. erninent's 'share was.$ 7,645,5',li, _the S:tate's share of the total origi.- · 
nally being ·twenty -per cent., later increased to twen~y-:five per cent •. 
This account closed O tober 1, :!--941, with about $14,000,0001 spent. 
· ( 3) . The ·"1027' program " with · $10,189~656 of Federal funds available, · 
the. Sta~s sh.are_ as -sp, n.sor bejng twenty-five per cent' of the total; 
This account, became tive after October 1, · 1941~ all: projects closed 
out. on the ''10i6 progr m" being trai;isferred -to it; 

' • . 1, ' 
I • • • ' \ ,, • ' 

. The ~hare of the tate as sponsor on W. P. A,,Projects /rom 
tlie time the program. b gan on March 15, 1938; ·fo ·December ~1, 194=1, 

. follows :711~ • · '· · ,, 

I,, ' ' ' 

Expenditures and,· ommitments, W,· P. A,., P_rojects, 1938-1941' 

Year. 
\,• 

Tr<JJnSf erred o 
. other accou ts 

'E~penditures and Commitments 
'Construction Constr.uct.ion · 
· , Roads I Roads 

and Bridges ·. and Bridges 
· Pri'"!ary · 1. · S·rco11;dary 
froJects proJects · 

I' 

Yearly total · 

1938 --····· $· 77,723. 2 (a) · $2.,025,272.53 $1,,197,003.85 $ 31300,00().~0'. 
1939 ,62,429. 5 (a) 
1940 35,8_20. 7. (a) 

,. 1,. 

1941' (est.Y ·-·····-· 
. · :,Funds fo.rward 

: Dec. 31, 1941; 

· 2,870,000. , (b) . 

1,047,.063.36 

689,296.70 
146,845.92 

139,226.01 · 

799,234;71 . 1;908,727;3? 

' ' 

859,863,36 4,~54,980;93 . . . . \ 

, . 0 - '. 924,8(?8.79 

· 0 ·;139,226.0l 

Total .... ,~· -- $3°,823,996. 1 . $4,.047/04.52 . $2,856,101.92 . $10,n7,803.05 
(a)~Ti-ansfor~ed for ~,dmi istratfon anp. engineerin.g . 

. (b)...;...Tra:nsferred to' State ighway construction due to lack" of W; P. A. labor . 
. , 

"Primary'-' projects 
1 of. each year; and the 
are:7i;6 -

completed and ·those operating as of the end · 
mount -·of Federal and State fun.d's involved, · 

'· V 

•, . 755 So1:1rce·.:. Auditing and.· ccoinnting Bureau. State appropriations of $10,7-00,000 '(1938 : ' < 
, :-$3,300,000; 1939"":"""$3,300,000, . 'd 1940-$4,100,000) and municipal donations qf $27,803:05 
_,make up the total df $10,727,8 3.05. · The, balance of $139,226.01 will probably be ·used on 
adp.itional ''Primary" proj,ects ot yet det~i:-mineiL · · · 

. . ' 156 New 'Jersey Sta,te H~gh ay'Department Atinual Report;, 1938 to 1941, report~ of the 
W. P. A. Coordinator. '. ·, · · ' · • · · · 

I '--' . . ' , .I 

, I 
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W. P. A. Primary Projects, Completed and Operating, 1.938~1941 

Federal 
Completed· ' 

Year State 'Federal 
Oper,atfng 

Stati · 

1938 $ 370,717. $ 404,099 $1,632,179 $1,311,344 
1939 1,525,760 '1,312,873 1,773,488 1,337,156 · 
1940 907,268 L373,403 2,493,042 2,733,137 
1941· 2,329;434 2,859,579 635,095 455,009 

The whole W.f .A. program is rapidly decreasing. At the time :this . 
study was made, for example; there• was: only ·one project. operating. 
in 'the· northern Construction District. The employment figures for 
the whole program show the downward trend :757 

W. P. A. ,Highway' Projects-Employment, 1938-1941 

Year I • Average employment,_ 

193.8 ......... •'• ... · ..... •,• •.• .. • · · · · · · · · · · · · · · · ·; · · · 
:1939 ......... · ....... , .. : ........ · · · · · · · .· · · · ... · · · · 
1940 · .......... :.. ............•.... · ........ ·. · · ·, ·; 
1941 ...• ; l ., : .. ' ..... · .... • ...... •. •,•. '. ............. · 

8,756 
11,148' 
15,853 
7,062 

. The basis f~r the entim program has changed. . Many men have 
found employment 'in industry. The emphasis I how is on defense 
projects, where · the Federal Governmen.t is using a great deal of 
labor-saving machinery .. Defense projects ar~ · c.onsidered especially 

• economical to the Highway Department, since the usual lin:dtations. 
of twenty-five 'per ,cent. spo;tlsorship and eleven. per cent;. non-la,bor 
funds m9eived from the Govemment, do not apply. . In general, all 
costs are borne by the Government except for engineering an,d right·\ 
~f-way. · · 

1• Total grants for all types of prqjects on the W.P.A. ro,ad program· 
. amounted to $49,661,399 as of the close of 1941. Projects completed 
or operating amounted to $47,679,180 of this sum. The participation 
by the State as sponsor on these projects has been 28.5.%.' In :J._940, 
total sponsorship was 20.4%, .. the lowest. in any year of operation. 758 

Just how ecorn>mical W.P.A. projects, have proved to be cannot 
be. estimated,· especially where "Primary" projects· are concerned. Con-< 

. . 75,7 New Je;sey Sta,te Hig/miay l)epartment Annual Report; 1941, report of the W.,P. A. 
Coordmafor. . · , · 

•. ' . ( ' , 
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siderable savings to the f:tate~are claimed for this w~rk. The greater 1 

advantage was probably ained out of the "Betterment" proJects s!1per-
vised by the Maintenanc Division ~nd the "County" and, "Municipal" 
projects off the majn sy tern. 759 , • 

F.ederal Aid Work: 
Federal Aid project were the responsibility pf the Projects Divi-

sion until 1933. In tha year the, work was transferred to the Con-
struction Division wher.e it is · handled. by the F,ederal · Aid· Engi-
neer. 760 

N~w Jersey has rec ived Federal gra~ts-in:aid since the program 
was :first established by he Federal Aid Road Act of :J.-916. . Starting 
with a grant of only $59, 13 in 1917, F'ederal contributions have grown 
until ··they reached· into, the millions during recent years.. In all, 
New Jers~y has enjoyed a total of $53,?84,326.66 in the. period from 

' 1917 to 1941, inclusive, f whicp. $40,545,150.66 was ·granted the State 
· since 1931 alone. 761 • 

.. Federal Aid work as a relatfvely simple matter down to 1933. 
The funds were of the /regular Federal Aid type, requiring a 50-50 
matching by the State, ~nd w:ere used on the FederpJ Aid system' 
·under a well established rocedure laid down by the Bureau of :ep.blic · 
,Roads. Since 1933 tliere have been a variety ,of Federal grants-in-aid, 
with many rules and re ulations controlling their use. The Depart-
ment foun(l it necessarJl to designti,te "the Federal Aid Engineer to 
act as liaison officer bel~ ween the State . and the Bureau of Public 
Roads. · .. ' 

i - \.__ 

The original Federa Aid Road A.ct .of July 11, 1916, was mate-
. rially. defective · in ·one espect · in that it permitted of t.oo , wi{le a . 
dispersion. of Federal fun!ls. ~'here was no assurance of the completion 
of connected· arteries of t avel within any reasonable .time. This defect 

75,9 See the secti'ons dealing ith the Maintenance and Projects Divisions rfor W. P.A. 
projects .included in their progra s. Pp. 469 to 472, and .S21 to S24,'post. 

. ' . ' \ 
. 760 New Jersey State High ay Department Annual Report, 1933, report of 'the Con-

str,uttion Engineer. See p. 72, s~ ta, for the duties of the Federal Aid Engineer. 
761 ,See pp. 177. to 180, supra; for ·a full account of these grants-in-;i.id. Approximately 

90% of these funds 4ave been sed on the Federal Aid Highway System (see .post). 
· P. L. 1916! c. 236 (R. S. 7:8~1 to 4) autho_riz~s the Highway Commissicmer to apply 

to and contract w1th the Federal overn;nent for aid m road work, and to use any funds re-
ceived for toad purposes. Feder 1 grants must .be kept in a separate account. The 1916 act 

'was passedto allow New Jersey t share.inthe Fe1eral Aid Road Act apportionments. 
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was corrected· in 19·21 by the passage of the Federal, Highw~y Act. 762 

The 1921 act retained all the outstanding features of the earlier, ac~, 
and adde~ the important, requireni.1,mt, that , the ~secretary of Agricul- , 

_ture· and the several .. State. highway departments should jointly desig-
. n~te- ,a system ~of important' intersta~e · aiid in~ercqunty. roads limited 
'to seven per cent. of the total road mileage of· each ,State, 'to con-

. stitute .the so-called Federal Aid Highway System upon. which all 
• •fut~re appropriations· wouJd. be expended.103 Upon "completion of the,·.·· 

seven per· cent. system, the State .. could, with · the , approval. of the · 
' . ) ,,_ . .. , . . 
Secretary of Agriculture, add to the ,mileage of th~ Federal Aid system 
·as funds became available · for the construction and maintenance of . '- . . \ ,. ' . . 

the additional mileage. 764 , 
< • ' ' 

The Highway Department .completed New Je~sey's seven. per cent. 
· federal Aid system in. 1930 · and immediately took steps· thrqugh the · · 
Bureau of Public Roads to obtain e'xtensions.705 At that time the syl;l-. 

\: , ' ' , ' , ' ' , 

· tern eri:tbr~ced- 1,198.4 miles, or seven per c·ent; of t];J.e .17,120.7 .miles. 
. which constit'!l,ted the. entire· mileage · iii the State when th~ F~deral 

· Highway Act WJts passed (November. 9, 1921). 
. , ' . ,-

To date three' increments· have. been, added· to the Federal Aid 
system, making a total _p~rmissible ~ile1:1:ge of 1,712. miles, · of. whi~h · 
,1,679.6 miles have been approved, with ,32.4 miles available for further 

' ' \ , ' 

· · .. addition, to the system. ~xcept · for only 56.8 miles~ the 'ell tire Federal 
Aid system ls loca~d on the State Highway System.766 

'. . ,' . . '· 

, Federal aqtivity was. ceilter~d on improvement of the· Fede'i:-al Aid 
. system outside 9f ~i~ies until 1933 when, as an emergency •l\l,easure, 

102 42 S,tat. 212, amendi~g the 1916 Federal Aid Road '.Act 
• '. ,7~3 Ibid.,. s. 6'._ The highways were to be divided into two cl:1sses: fa) the primary ,?r 
interstate mileage, not to :exceed. three-sevenths of. the total mileage of · the Federal Aid 
system, ·on· which not more than 60% of all Federal Aid funds allotted the State could l;)e 
expended until provision h"1,d beep .inade for· the impr'ovement ,of the ·.entire Federal Aid 
system, and (b) the remaining mileage. on the° system, to be· known as secondary qr inter-
county highways. ' · · · ' · · · 

• . • ' • ·_/2 . . . . . • 
' 764 The Emergency Reli~f and Construction Act of 1932, 47 Stat. 709, s.· 304, changed 

this provision and authorized .any State that had provided for the completion and maintenance . of 90% of its Federal Aid system to· in(:rease the m~leage by not more. than .1 % of. the total. 
mileage of the State, and' thereafter to make like ,increases• whenever· 90% completion. had : · 

,, again been achieved. , , · · . . , - , 
• • • , • , I , ·,1 • -· ·- • .. . 

. : 765 The Bureaµ· of Public Roads surveyed the syste1;1 in 1931 and pefiding its report, the 
addition' of 129.46 miles· to the ·Federal· Aid system was authodzed. ·Formal· approval was·· 
given the· completed seven per cent. system in ~932, by which time extensions totalling 180.03 
miles liad been authorized· by· Washington, New Jersey State: Highway Department Annual 
Reports, 1930 to 1932, reports of the Projects Division.- • . · · , · · . · . , '. 

766 Source; New Jer~ey State High~ay D~paitment, office of the Fe4eral Aid Engineer. 
, . ~. I ; I , , • : ' • ' • • ' , ; ' • 

(_ '. . ,. . 
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the program was broade ed to include extensions of the system into · . 
and through municipalit es, the, . elimination: of hazards·. to highway 
traffic (including the sep ration of grades at cro~sings, the reconstruc-

... ' '' . \ '-' ' . . J 
tion of existing railroad rade crossing · structures, ·and the relocation 
of highways to elimi1;1.ate 'railroa(l crossings), 1and the construction of . 
secondary and feeder roa s. 767 This broadened policy was, continued 
under the Hayden~Cartwr ght ·Act of 1934 76·8 and. in sul,)sequent acts,769 

\ l ' . • ' 

Federal Aid for seco dary roads· is administered under the same 
general plan as is. used n improving the Fed~.ral Aid 'system. Co-
opel'.ation 'of the Federal agency is with State highway departments; 

· the funds must be matche by State funds, and .. a system of · secondary ' 
roads must be designated for improvement. This app1.ies also to the 

.· grade crossiii.g funds ex' ept, as I noted heretofore, matching is ,no~ . 
required and use of t:µe fl nds is not limited to· any system. · 

· ,New Jer~.e.y is on~. of.• the•··very .few Sta.tes penalized u.n. de.·r section 
12 of the Hayden-Oartwr ght Act for usil\g highway funds for other 
than highway purposes. t• A penalty ~f $250,000 was imposed wh~ch 
was dedricted, from the • egular Federal Aid apportionment for. the 
fiscal year ending June 3 , 1937. 770• · · • . 

One of the conditiof attached. to the granting of Federal Aid 

is ~~~.::! ::::,:,::,::,t,:r :::N48 ::~:i:::,:;::: ,::e ~:::! 
ing this act and the Federal gr ts-in-aid to New Jersey. Highway construction within 
munfoipalities was, as a 'matter : f fact, permjtted under the Emergency Relief atlfl, Con-
struction A,ct passed in 1932. 47 ftat. 709, s. 301(a). ' . · 

•168 48, Stat. 993; Npt less thin ,25% of the amount apportipned to each State of. the· 
$_200,000,0~0 appropriated was· t<? ~e used on secondary and {eeder roads (s. _ 1). The limi_ta-,' 
hon contamed mthe Federal H1gijway Act of 1921, concernmg road and bridge construction . 
with. i1_1 ~u~.icipa.lities, wa. s. remove1·· (s:·,1. 3.) . . Another imp.o~tant. provision was that ... ·a.bol.ishi·n·g any. hm1tatlon on the amount, tha might thereafter be paid out of Federal funds for e;i.ch 
mile of road (s. 13) .. , The limitat on had been $10,000 per mile exclusive of bridges of, more 
than 2O-foot.dear span (1916 acJ, later, amended to $20,000 (1919, 40 Stat. 200), $16,250 
for the fiscal year ending June 30, 1923 and $15,000 thereafter (1922, 42 Stat. 660), and 
$25,000 (1930, 46 Stat, 141, but 041y if t. he, original seven per cent: Federal A. id Sy. st.em had 
been completed by the State). I . , • . ;' , . · 
· 169 Subsequent . acts providin~• large .. sums for secondary or feeder road construction 

· indude the Emergency .Relief A. pp opriatio.n Act of 1935 (49 Stat. J.15, s. 1), and.acts. ainend .•. 
ing the or~ginal Federal Aid Roa Act of 1916: 49 Stat. 1519, s. 7 (1936), 52 Stat. 633, s. 2 
(1938) and ,the Act ciJ£ September 5, 1940, (76th Congress, c. 715, 3r.d session, s.i 2). 

, Acts setting up large· sums for. grade crossing, work include the Emergency Relief Ap~' 
prqpriat.ion ac.t of 1935 and .. the·. aits amend. ing the .. 19.16 act.,:. 49 Sta. t. 15.19, s. 8 (1936.), 5.2 Stat. 633, s. 3 (1938) and the A t of September 5, 1940 (s. 5). See footnote 257, p. 177, 

, supra, for the amounts of the F dernl grants to New Jersey The apportionment formula · 
for secondary mads is the same as that used for the regular FederaL Aid system0 , For the 
formula used for grade crossing funds see the footnote mentioned. · · 

110New' J er.sey State Highwa : Department Anncual Repor(, 1937, report of the Auditing 
.and Accounting Bu.reau. Jlaydeq- artwright Act; 4~ Stat. 993, s. 1~; · 

I' 
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strucfod with the aid of such funds in proper condition. If any State 
•· fai~s tp do so within nin~ty days after being notified to that eff~ct,. the 
S~cretary of Agricµlture may proceed to place the highway in proper 
condition and charge the ·cost thereof against future Federal allot-· · 
ments, and refuse, to approve· any ; other project in such - State until 
:reimburse:q:rent, has been made by .the State.,771 , New Jersey has never, 
been found wanting in this regard. · · . . . · . _ 

l?art of the Federal' grants-in-~id, a~ already stated at some i~ngth 
in this chapter,112 make possible the· State-wide Highway Planning 
Survey. 'The sum now set aside forthis survey may riot . exceed 1 ½ % 
of the" amoun~· of Federal Aid apportioned to any State,. At present 
$292,274 of F'ederal funds are obligated to .the project, fogether with 
$93,089 of State matching funds. 778 1 · · 

· When the surv'ey is completed, one of the first ~ses for which the 
'compiled d~ta wtll be used is in 9-etermining the location of routes in · 
the Federal Aid Secondary Highway System, , which will embrace. not. 
over ten per cent. of the total highway mileage of the. S.tate. ,When, 
'this secondary system ·has been approved, expendifares of Federal Aid 
secondary funds will be limited to projects thereon. 774 The int,erim 
projects on which these funds have been and are. being used, were 
.chosen so that they would be located on the sec<;mdary system .. 

The u~e ot: Federal Aid funds for roadside impro~ement and 
landscape. development began as ,early as 1933 when the Secretary bf 

· Agriculture promulgated the rules and regulations tor carrying out 
the p:r:ovisions of the National Industrial Recovery Act. " These pro-
vided that in the · selecti~n of _project's to be included in programs 
subm~tted by the several State highway departments, priority would, 
be given to "[fifth in order _of priority] the appropriate landscaping , 
of parkways or roadsides on a reasonably extensive mileage involv-
i~g not less tha;p_ 1: ,per cent. of' .the total · apportionment to each, 

111 42 Stat. 212, s. 14. 
• 772 See p. 362, and footnote 641, supra. 

773 Source: New Jersey State Highway Department, office of the. Federal Aid Engineer. 
The Works Progress Administration has in addition set up $370,160 for this survey, of which 

>a:pproxi~ately $330,000 has been exp~nded., · , __ . .. · 
774 "Rules and Regulations for Carrying Out the Provisions of '·Section 2 of. the Act of 

June 8, 193~ (52 Stat .. 633) and"Acts Amendatory ,Thereof or Supplementary Thereto, Which · 
Relate to the Improvement of Secon<;!ary or Feeder Roads• in Accordance with the Provisions 

, .,of the Federal Highway·Act," approved by the S~cretary of Agriculture, January 13, 1939; 
., _s. 11.4, "Sel~•ction.of Projects." · : , ' 

', 
'· 
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st~te * . * * "775 The .rul s and regulations adopted by the, Secretary ' 
· · of Agriculture for carryf g out the Federal 4\id Road Act; as. amended, 
. also provides for roadsi e }mproyement~ and,authorizes. the Chief. of 
the: Bureau'.c;?f Public R9 ds to· prescribe the extent .to which work of 
this chara_cter may be re uired as a part of the original construction . 

· of a project or to. be·_ er.takep. later. 776 _ The_ requirement that _o_ne -. 
per c~nt. of the regular ederai' Aid ·apportfon1nents be , used :for road: 
.sid improvements 'has b en continued to date~ Well over :fifty miles 
of· 'ghways on the Fed ral Aid system have been, landscap'ed, using· 
t1he one per cent. fund;fo th~t purpose.777 T.his money, b~ing regular· 
Fe. ral .A.id, must be -m tched by the State. 

Ali Federtll Aid p~oj cts -clear 'through 'the Federal .Aid Engineer. 
In: reparing the regular ederal Aid program for the I year he. reviews 

. the ann~athighway prog ~m tb,atwas, approved by the· Governor arid -
Leg slat1;1.re, for su~h pro ects· as he thinks are particularly suited to 
reg lar· Federal A.id. W en he has _co,mpleted this prograni, he sab-

. nift . it to the-· Construe '.on ~ngh:ieer. ,A(ter _ it h.3:s: bee:ri. approved 
'by im and the Highwa Engineer; the Commissioner adds his final 
app o:val and the progra · is :Sent to the Public Road~ Administration 

ashing-tori. for a ppr val.. · In. t4is; as in all other Federal Aid_ 
rs, tJie d.ir~ct local ·on.tact is with the Chief Supervising, Engi-

• ' '. - J 

. .7 5 "Rules an,d Regulatio~~ fo Carrying Out the. Provision~ of Title II-Public Works . · 
_and onstruct1on Projects-Natio 1 Industrial Recovery Act and the Act of June 18; 1934 
(H. . 8781)_· for Constructing H ghways ·~nd Related Projects in. Accordance with Provi.-
sions f the 'Federal Highway Ac," approved by the. Secretary of Agriculture July 7, 1934, 

· ·and b the Special, Board o-f"Publ,c Works July 13, 1934; s. S, "Detailed Programs o.f 1'ro-. 
posed Construction-Priority of rdjects." . . . · · · 

' S milar provision was made· u d.er·the rules and regulations for carryi[lg out the Emer-
-- gency Relief Appropriation ,'.\.ct 9f 1935, as approv:ecf by the Secretary of Agriculture and by 
the ork~ Progress Administrato July 8, 1935, and by the Presi-dent July-12, 1935; amef).ded , 
Augu t 29 _and _$eptember-·12, 193 ; s. 21,_''~oadside Improvement ,Prnjects." · 

7-7 Approved February 27,' J.9 5, Regulation 13, "Roadside Improvements.'; usuch· work:· 
· shall' nclu'de the 'selective cutting,. runing, and preservation of ,t\xisting growth, removal of 
. stump , -the flattening. ·of slopes· an rounding of . slope intersections, the planting of trees and -
shrub , arid. the 'construction o.f f otpaths where, such consti;uction is, j.ustified as a safety 

·'roeasu e." · · 

. 77 The first use of Federal fu ds f~r. laridscaping in New Jersey was made in connection· 
with _ ree road contracts let in -1 34. New Jersey State Highway· Department Annual Re-

. port, 934, report of · the ConstriU tion Divi~ion. · · _ ' 
_ R S. 27:7-42 authorizes the. ighway Commissioner to. set aside -in any calenda'r year .. 

. from tate highway construction unds, ·a. sum· not exceeding 1,% of the amount sperit for· 
State · ighway ·construction the pr vious year,· to be spent for highway ~eautification. ·The , 
mbne is to be expended under th supervision of. ·a competent landscape architect.. This act· 
·was p ss.ect:in 1931. · · \ , . · 

)· .. 
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neer of the Public Roads Administration who has his office in .Trenton 
· and who handles all Federal Aid matt.ers in the State. He cooperates 
with the· Federal Aid Engineer and the Department in trying to have 
each project in. such· shape when. it .leaves the Department· that the . 
,Public Roads Administration diistrict office in Albany, and the main 
office in Washington, will · find no fault with it. Annual programs 
may be submitted in their entirety or in parts. · 

' Project statements prepared by the .Federal Aid Engineer are 
s11bmitted for approval on forms provided by the Public Roads Ad-
ministration. Each statement is accompanied by a sketch map of the 
proposed improvement. Surveys are then made, and plans, speci:fica- · 
~ions and·estiinates prepared, checked and approved by the.Department 
in the usual manner alld sent to. the local Federal representative by 
the Federal Aid Engineer.· Such changes as· _are required before the 
plans and specifications will be approved, are made. The proj~ct is 

. then advertised, the bids tabulated and the contract awarded. The· 
Government, being' ·an interested party; is .. in touch with the project 
at every important juncture and may app:roV:e or disapprove. 

\_. ' • , - , , • - • I , A project agreement is entered into between the Federal Gov-
ernment and t;he State for each project, the Commissioner signing on , 
behalf of the State. . As. soon ~s the project is let, the Federal Aid · 

· Engineer .. notifies the State Employment Bureau, from whose lists 
the contractor obtains necessary laborers; He also makes a monthly 
report on the llUmber <?f men empl,oyed, hours worked and' wages paid 
on Federal Aid projects; . . 

· The Construction· Divi,sion forces administer and inspect the work 
under the contract. All change orders are handled by the Federal 
Aid Engineer, who forwards them 'through the local Federal ·engineer, 
accompanied by a stateme11t of fund~ available. · 

A1;1 the work progresses, the Federal Aid Engineer submits progress 
vouchers f~r partial· reimbursement by the Federal Government of 
money expended by the State. 'l'he 'final voucher is, of COU!'Se, . the 

. most important and detailed, one. Copies of all vouchers are sent· to . 
th~ Chief Auditor 'and Accountant, who is also contacted as .to avail-
ability .of funds fo:r projects. The State is not entitled to rei:mbur:se· 

\ 
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ment for ex:r,enses incurred for engineering services or . rights of way , · 
on Federal Aid projects.t 

Federal 1Aid project on secondary or feeder roads are handled 
in ~uch the same way as, the regular projects. Before proceeding with 
any. secondary project, t

1 
e Department arranges with the municipal-

ities for their shar~ of t}e cost, which is fifty per cent. 

The Department toqk early advantage of th~ Federal, Aid sec- , 
?hdary program. The. :fo~l?wing scheclule_shows. construction wo.rk 
m progress on Federal I. cl secondary proJects , smce 1936, and. the 

·. value of work actually erformed in each year :778 · 

Feder 1 Aid tSecqndary Program 

, , Construction in Progress a d Value. of Wprk Actually Performed, 1936-1941 

~trearn Grade separations 
Year Mileag.e ridges Railroad Highway Value 

1936 20.317 1 13 1 $1,142,741.12 

1937 22.197 1 19 1 2,103,217.98 

1938 8.308 5 6 1 473,16s'.15 

1939 ' 24.397 14 6 · 780,115.28 

1940 21.006 9 5 674,073.53 
•' 1941 28.474 15 15 1,141,967.02 

Projects included are thre worked on .. during the, year in .question 
and were no' t nec~·s~arily ·o. rked, on dur,in.· g the e'ntire' ;year, no' r' beg' un' 
or completed durmg any one, year. · , · . · · , 

. ,' . 
' ' \ .. , . 

· An examination 9f s atistics made available by the Chief Auditor 
a.· nd Accountant show. S.· t~.at. mu. nicipali.ties.·have. n. ot .t~.k. en full. adv.an-
tage of the secondary ,or !feeder road Federal Aid · program. .. Balances , 
carried over since 1937 hare been well above the Federal apportionment 
for the several years : 1. . · 

•. ' 778 N ~w 1ers~y State Highwa D~partrnent Annual Reports, 1936 to 1941, reportSof the 
Construd10n Engmeer,. . . . . 

1 

, , , · . . . .., , , · 
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Federal Aid Secondary Program, Allotments and Balances; 1.937-1941 · 

Yeai:- Allotment 
• , I 

'Balance'Forward 

1937 . ·;. . ...... : ...... ... • .... $340,365 $340,365.00 

.193~ ............. •:• ........ 332,408 507,947.~3 

1939 ........... , ........... 198,205 460,804.95 

1940 ..................... 198,357 488,865.71 

1941 .. ' ........ ........... 223,025 374,838.50 
\ 

Apparently the . matching requirement is . a barrier· to corii'plete 
municipal cooperation. Municipalities ha~e been s.o generously treated 
under the State Aid program that they seem to hesitate when fifty 

' per cent, participation is· requested. Their contribution 1 need, not, be 
as great on State Aid work. Every effort should be made to encourage 
municipalitie~ t9 us'e up the bala~c~ of the ,secondary funds. · There 
are_ roads on which the money could be used to real advantage. 

The procedure followed in Federal Aid grade crossing elimination 
work has already been touched upon.779 The am{ual program is formu-
lated by the Grade Crossing Engineer, and is based on the schedl?-le 
that he has prepared giving priority ratings to grade crossings on 
each railroad system and as between, the crossings the~selves, in th~ 
order of ,their importance and' necessity. Under the. rules and regula-
tions .. established by the Secretary of Agriculture, the basic program 
of projects shall be apportioned among the railroads of New Jersey 
in such manner that the total cost of t.he project .or. projects on any 

. railroad shall have approximately the same relation to the total annual 
apportionment ,to .the State as the road mileage of the .railroad bears 
·t.o the total road. mileage of all railroads in the State.. This .basic pro~ . 
gram may be modified in the _light of such factors as ~1) the total 
combined use by railroad and liigh~ay, vehicular and pedestrian traffic; 
( 2) the I elimination of the greatest traffic hazards, and ( 3) the possi-
bility of immediate constructiono 780 · ' 

: 79 See.p. 400, supra. 
780 "Rules and Regulations for Carrying Out the Proviskms-' of, Section 3 o,f the Act of., 

June 8, 1938 (52 Stat. 634), and Acts Amendatory Thereof or. Supplementary Thereto, 
Which Relate to the Elimination of Hazards of Life at Railroad Grade Crossings in Ac-' · 
cordance with the Provisions. of the Federal Highway Act," approved I by the Secretary of 
Agrktilture April n, 1939, s. 22.3, "Application of Funds to Project~." ' . 0 

• I 
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After the Grade. Oro sing Engineer. has arranged;·agreements with-
• the several railroads affe ted .. by the program, . and the . program h,as -

. \ . . . . . . . . . . . . . I.. ... . ..... . 

peen approved by the C mmissioner, it is hahde& the Federal Aid' 
Enginc:ler: Grade ·c,ross· g projects are initiated 11rid submitted' in · 
_the sa;r_ne · way , as -regtil · Federal Aid . and -· Federal Aid . secondary 
projects and 'carried out in the same . manner insofar l:!,S' . the Public 
Roads Administration is :on,c~rned, . . . . 

. The Fe~eral Aid pro ,am h~s bee~ ot gr~at value to New ~ersey. ·. 
Over 8'.1'0 miles of· highw ys, 82 stream -qridges of ov~r 20-fdot SI.>an, 
.27' highway.· grade separ tions, -the i elimination ,of 59, J railroad gr¢e 
crossing~ which necessit ed the construction 'of new structures and 
appro~hes;· ~nd -the reco struction.:o:t·· 26. existingL railroad grade sepa~ · 

· · ration 'structures ,which . er.e inadequate for ,present day traffic, were 
constructed with Fep.eral grants~in-aid_: . . . 

• • •• • ' • ' ' ' • , • I ( • ' , 

Since theinception.o the FederalAid program States have lear:i;ied 
a great d,eal ·about wor • g together and• planning their artefotl high~ 
ways. 'They ha~e exchan.g d informati1:m concerning :improved practices 

• ~- J • • • 

and. oh ,numerous other atters. The American Association of State 
_ . Highway• Oftlcials, forcme . i~ l9i4,, Ii.as be~ome" a powerfui .organization 
, with the _ba~king ·of the B rea:u 'of Public- !toads, ii?w the Public Roads • 

'·Administrati,on. Depart ent officials, such as ·,the Engineer of, :Sur-, 
vey and Plan~; th~, Bri ll Engineer, and. the Chief_ o:fl th«:i Testip;g 

· Laborat_ory, have-_taken a _ active part in .the work of the A~sociatioit · 
· - leading to the esta~lish. ·ent of higher · st_andards in ·highway wo~lr; 

By insisting on the ID,.g way l'lanµing' Survey program, the_ Federal 
. , :-\ ' ' l . . ' ., , . - . 

Agency has laid· a. solid asis for· constructive hl;ghway work in the 
.·futlire. ' . . . ', . ' 

. . . 

· ~Federal Aid is undo btedly here to stay. · The Department has 1 

enjoyed. the confid~nce -~n: full cooperation pf . the . Federal officials . in 
·carrying out'the regular, s cond~ry and grade crossing programs. Work~ 
ing rel~tions· have been s ooth despite the, :rila~y technical reqtiirem~nt~ . 
surrounding; the s:µbntj.ssi n and carrying' out of projects! , . The quality. 
of the final pr~duct achie ed under the_ direction of Pepartment engi•, 
neers, has received high_ mmendation. · 

I , 

J. 
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Roa~side lmprove:rnent: . . . . . 
Since the advent of the F'ederal Aid program for landscape devel-

opment, New Jersey- has taken full advantage of roadside improve-
vment along its State Highways.··. All operations are under the direction 
of the Supervising Landscape Engineer whose forces, while devoting a 
:major part of their tim~ to landscape maintenance, play art important 
role . in the· installation of landscape projects on newly ·constructed 
highways.180" . • . 

The Federal Aid one per cent. fund referred to above is devoteq 
to roadside improvement on projects approv:ed by the Public Roads 
Administration. 

. The Supervising- Landscape Engineer supervises the prelilllinary 
planting surveys for Federal Aid projects, . selects the location and 
quantities of materials that are tobe used, and prepares the project 

· proposals. . He also is in charge of the plans, specifications and esti-
. mates, which are checked by the. staff of the 'Office Engineer in the 
. Survey and Plans Bureau: The plans are then blueprinted and. the 
specifications and estimates .mimeographed. .The project is then handed . 
over to the Federal Aid Engineer who submits it to the Public Roads 
Administration through its local. repre13entative and Albany, New York, 

· office. After the project has been let and during the. life of the . con• 
.tract, the Supervising Landscape Engineer keeps in touch with the 
_Construction Division Engineer.· The landscape personnel inspects all 
plant materials at the nursery and follows througli' with numerous. in-
sp~ctions on the job until· the prQject is completed by the contractor 
and ready· for final · acceptance. 

, , . '. , 

There has been_ relatively little opportunity for landscape plan-
ning in connection with regular State construction projects. · There 
are ~everal reasons for this. One is that. there 'are many roads already 
built . that reqµire landscaping. This work is done on the. regq.lar 
maintenance program. . Another reason is that the road program has, 
until recently, been carried on so rapidly that it has been impossible 
to keep' up with landscaping work. · In this· connection, it· should be 

· remembered 0 that. a full-time Supervising Landsqape Engineer did not 
. . . 

- . 7?0• See PP. 9? to 9~ for the role played by the Supervising Land~cape Engineer and his 
staff m Federal Aid proJects, .· . · · 
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come upon the scene 1937:. Finally, the main concern of the 
Department has been . t construct roads along the shortest and most 
convenient routes possi le, rather than to build· them ' on alignmeRts 

. that give tl].e m6torist t]).e. benefit of the most picturesque route .. This 
,has certainly been· thelase with the main through roads and super-
highways. · . .· . . . ' , . . . 

·. . The policy is in •dir ct contrast with, that followed on Federal Aid 
projects. One of the re uirements in connection with these projects is 
that roadsic!e · improve~1nt projects be constructed on highways which 
are not considered co ' ercial, in the •sense that they are .. •lined• with 
billboards, . poorly c.ons. tr cted commerc. ial stands, and othe·r· objec. tion~ 
able: roadside blemishes, so few.· of which can be screened by practical 
plantings of native mat rial. · The policy of the Public Roads Admin-
istration :is to assist th¢ State in improvbtg the appearance of road-
sides wher.e the comme cia,l aspect is lea~t existant. , This may be 
accomplished by econo icaily and efficiently merging plantings with 
the surrounding country to such an extent that the newly constructed , 

· artery becomes an integ al part · of the picture; and by using natural 
landscape effects, heaJint> construction scars, reducing s.oil erosion, and 
screening. out nndesirabl ' roadside feitures. 

I 

Construction Work andJ h~ War: 

The work of the en 1ire Highway Department, and particul~rly of 
the, Construction .Division, was radically affected during· the past year 
as events ,shaped themseli' es towards war .... Th. e .declaration. o. f host. ilities 
in .December put an end to the normal program of the Division. The 
one controlling factor f r the duration will be the defense effort. · 

' ' ( 

. Early in . 1941 the fublic Roads · Administration annoU:nced that 
.its policy would be to pl1 omote and give preference to matters pertain-
ing to tp.e .. im.· proven:ient o. f .the strategic n. etwork a.nd.· · a.cc.ess ro3:ds 't. o 
military · establishments 3;nd .industries engaged in defense produc-
tion. The program of t e Construction Division was adjusted to that 
pol.icy. 1sob . ' . . . . . , . . 

7sob This and the following 1 material ha;e been taken from the annual 'report of the. 
Construction Engineer. New J rsey State Highway Annu.al Report, 1941. Statistics con-
cerning apportionments un:der th Defense Highway Act were provided by .the Federal Aid 
Engineer. · · 

,I 
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The summer months witnesseq. an increa:si11g uncertainty as to 
labor and material costs and the ability to obtain deliveries. Con-
tractors hesitated to · submit bids without definite priority ratings. , 
It was not until the ,Public Roads Administration outlined the general 
classification of highway projects and the 'preference ratings that would 
apply to them that the acuteness of ~he situation was relieved. This 
was early in Septem:ber. In the latter 'part of October the Department 
obtained preference ratings for projects under contract and for those 
programmed. ::For a time it seemed that construction wo:i;k could be 
resumed on a . full schedule. 

On November 27 the Public Roads Administration issued a memo-
1 randu~ emphasizing the need of conserving critical materials by the 

substit~tion ,of non~critical materials" and 'the deferment of non-es£en- · 
tial projects. It stressed the desirability of selecting projects 1 essential 

I j ,, 1, , 

to defense. Two days later it advised the Department that preference -
rating cer.tificates previously issued for highway projects below A-4 
classification were not to be applied unless the projects were actually 
under contract by November 1, 1941. The effect of this rVas to limit 
the application of preference ratings to projects of military significance. 
A/ stop order, effective December 2, limited consideration of Federal 
Aid projects to those certified by defense agencies as essential. to the 
national defense. ' 

The outbre.ak of war on December 7 brol!-ght in its wak,e, a memo-
, randum from the Public Roads Administration resci:i;tding th~ approval 
previously given to regular Federal Aid programs~ and outlining the 
procedure to be f~Uowed in submitting' such projects for consideration , 
individually; It seems clear that 'fr~m now) on the Department's con-
struction prdgrani will be .limited to only those projects deemed essen-
tial to the national defense. This m~ans, of course, an extreme revision 
downward of the entire · program. In terµis of. person.nel it means 
that far few;er men wilt be required to carry on the work 'than here-
tofore. In allprobability this situation will be resolved by the entrance 

• 1 ', of many of the departmental force's into the armed service, and the 
transfer of others to positions, in defense industries. 

Division 'engineers cooperated with ' the. , Federal authorities in 
1941 by attending, conferences called. by the Army, Navy and 'other 
Federal agencies'·and giving the benefit of their judgment and experi-

( \ C < 
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ence in connection with eµ.gineering problems requiring early solution. 
The .Survey and P,lans , ureau undertook: surveys and the preparation 
of plans for access ro~ds · to Fort Dix, Picatinny Arsenal and· the 

· Bayonne Na val Dry Doc~-: and Supply · Base: ~urveys were also unde:i;-
taken . and . plans prepa~ed' . for road . and drainage facil. ities .. requir.ed 
inside Fort Dix, Fort M nmouth and Fort Hancock.· The cost of this 
work was :financed by m. neys allotted. by the Federal Government. . · 

\ 
;I:q. the case of the ccess roads :financed by the Federal Govern.-

. ment, the Division gave careful study to their location and design in' 
relation· to ultimate im rovement of the . State Highway System so. 
that the State might ben fit. by the investment 'after the. war. i 

On November 19; 19i· .• 1, Oqngress passed the Defense Highway Act 
which. authorizes the a · pro.priation . of f~nds for· defe~se highways. 
New Jersey's share of t e amount authorized under sect10n 4 of that 
act .is · $318,420, to be .eipended· on ... a strat~gic highway network, the· 
State to' match .Federal ~unds on a 25,%-75,% basis, including rights-of-
way. F~om the amount~authorized under section 6 for· access roads, 
oyer $3,170,000 has . been certified f9r projects. located in New. Jersey, 
at 100% Federal cost. , urther, New ,Jersey will rece~ve $127,368 of 
the ambunt fo he · appo~tioned under section 9 of the same, act for-
advanced· engineering ·s~ndies. · ... Thi('l sum must be matched by .the 
State. . The funds so ,arportionrd under the Defense Highway Act 
are in addition to the · egular Federal. Aid, Federai Aid secondary 
and Federal Aid · grade , rossing funds mentioned heretofore. . · 

Reorganization; 
. ' - ' ' _::) ' ., 

· A consideration of ·the work of the ,Division Ie3;ds to the recom~ 
. mendations made in Cha ter III concerning reorganization. 7800 To be 

in··. ?l u·d··· e. d h1.· the, p~oposed f. on. s. tr~c. tion B.ure···a·. u are_ .th .. e two C ... · onstruction D1stricts, the Bridge Bu eau, the non-Federal Aid work of th.e Grade 
Crossing Engineer and he duties of the Designing Engineer. The 
work done by the Fed ral- Aid Engineer, the W.P.A. Bureau, the 
'l'echnical Engineer now reporting. to the IIighway Engineer, and by 
the Gr~de Crossing En. ineer in connection· with . the Federal Aid 

7800 See p. 157, supra, 
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grade crossing program; is to be transferred to ihe proposed F.ederal 
_, and State Aid Projects Bureau. Thi~ work, lik.e. that. of the State 
Aid projects Division which is to ~e included in the piioposea. Bureau,' 
is concerned with inter-governmental .relationships, in the administration . 
and expenditure M grants-in~aid; A great 'part of this work consists 
of thepreparation of data, statement,s and other .material involved in 
projects where part or all of the; funds are provided by the F,ederal · 
or State government .. Functionally, the work. of these offices is essen-
tially the same~ 

The isolated investigations and rese~rch being carried o;n by the 
. Engineer of Special , Assignments and the Traffic Engineer in the 

Survey and Plans Bureau should be integrated ,into a centralized 
program of research carried on: by the proposed Research and Testing 
Bureau. The, 'York of these two engineers is of the highest order and 
should be encouraged · iit every way possible. At present they carry 
on· their studies apart from the rest of th~ Department, reporting 
directly to the Engineer of Survey and Plans. · It is felt that they will 

, be even more: effective when given the facilities and cooperation of a·· 
combined .research organization. 

MAINTENANCE· DlVISION:81 

I 
. ' 

Annual' Mainte,;,.ance Program: 
. ' . 

Early in the fall of each, year, the Assistant Superintendent of 
Maintenance prepares a draft of the Maintenance Division . budget for 
the ensuing calendar year. This is. based· upon the experience of the 
Division during the curi'~nt and the preceding calendar .·year, and 1 

takes into account any corittngencies that can possibly be 'foreseen. 
One important item · included in the budget estimate. is that covering 
the annual snow removal program'. This can never be estimated 
exactly because snow removal costs depend entirely upon the severity 
of· the winter to come.. The practice of the• Department has beeil to . 

r ' : I ' ' 

. .· . . . . . .. . . ·. ' 
781 See pp. 91 to 104, supra, for the organization and duties of -the Maintenance Divi- , 

sion. . . ' . . . 

R. S. 27:7-11 requires the Highway Commissioner to take charge of all work on State 
highways and·to maintain them in good order; All maintenance work is to be done auhe ex-

. pense of the State, either as an independent contractor or employer, or through contracts made 
in the name of the State. See, also, the. broad maintenance powers he has under the 1927 State 
Highway Act (R. S. 27:7-21) set out on pp. 34 and 35, supra. .. · · . ~ 
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·· use a. figure app~oximati g the highest cost expe!ienced duri~g recent 
years. 

The .Assistant Super . tendeJit 'then takes up the·. budget. with the . 
Superintendent of · ~fain nance. After it has been,' p11t ~to pI'()per' 
shape, .the:S~per;intende of Maintenance goes·.over the, budget with 
the, Highway Engineer a d it is then made part· of ,the ·budg~t sub-

. µiitted 'to tli.e Governor. by :the .Commissioner· on or before O~tober .. 
. , . . .• . . . . . . . .·. I .. 

1,5th, in accordance with the provisions of ,the statute. The accuracy 
Qf the Mai,ntenanGe Divi . on budget request is testified· to by the fact 
. that the maintenance I re uirements for .the next· year,·' as estimated 

, l • , • • ' • I I, _,. • , \, 1 , " , 

by the Supervisors of H' hway Maintc:mance months later, come very 
· close, to the · am'ount req ested in the budget. . . . . 

" . . . . . . . ·,, . . . ) .( .· . . ·i 

In December ·. the . As istant Sup_erintende:Q.t of . Maintenan~e . sends 
·out the annual E:istimate forms ,to the Supervisors' of Highway .1\:tain-
. tenanc~ in'whicli1 theyset ut in detaii'~he'quantities of materials w~ch. 
tb:ey .will need for maint nance work under their. supervision. The,S'e 

·.. . . . '. . . . . I. 

· fornis are ,divided into se tions dealing with the eight types of mainte-, 
nari.ce. ~ork. ·. Four conce ·o~dinary maintenan~e operatfons,-involving 

1 . repair to existing road s ructures, and are designated as M-1 (repairs 
to the inainipavemeilt), -2, (repa.irs to p11ved 'shoulders)'; M-3. (repairs 

1 .' 

- to drains,. ~itches and ~n aved slioulde~s), and M-4 { repairs to : existing 
guard rail, · fenc~s and alls, ' including, the painting thereof) . . The 

. remaining four. concern 'hat are known a~ extraordinary. repairs:: E-5' 
(reconstruction of_. existi g or< .construction of/ n~w. m.ain pavements, 

.either in whole 9r. in,• pa , as well as ·reshaping main pavements, and 
heavy patc~ing. ~n· grave' ·and cinder pavements.), -E-.6 -~re~onstruction' 
ot existiµg or constructio · of :q.ew'paved shoulders, in.whole' ur in.part, 
as well as reshaping th m'.),- E'-7 (reconstruction of existing or con-
struction of new · un.pa ve . should~rs, . drainage . structures and . ditches, 
·either in whole or in par ) ' and E~s (reconstruction of, existing or- con~ 
struction . of' new gtiard · ail, fences an:d walls, either in whole or in 
part). ' · 

. . · The Maintenance.· 'yision maintains a so~called "Job Niimber 
· 'Book" w:hich is kept u · to date by the· Engineer of J>ermits. · 'The 
various routes , on. the St te system are broken down into maintenance 

. · :sectio:p.s; each of 'Yhich . s assigned a .code num~er. kno~ as ,a "job 
number". · Roads approa hing and within t~e groutids of State instis· 

/ . 

' I 
·,, I 

/ . 
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· tutions, and which are maintained• by the· Division, are· also given 
job numbers. The Job Number Book contains a complete .list .of these 
jqb number~, listed consecuti~ely, with a brief description D{ ~ach 
section, type of pave:r~ent, length, righ~-of-way width, graded width, · 
paved widtll., and other pertinent information. This compilation, with 
its -code-numbered sections, serves, as a basis for maintenance . cost' 
accounting and for deteh~ining the mileage under !the maintenance. 

I ' 

The Supervisors make out· an, estimate Jorip. for each job number 
and sketch any special features relating to, the section on the reverse .. 
side of the form. ' At the beginning of the year, each Supervisor holds 
a series of conferences lasting two .to three days with the Assistant' 
Superinte~dent . of . .Maintenance an;d the Supervisor of Materials, · at 
which. time the e~timate f9rms are. very carefully reviewed. If any 
niajor question arises,, it is taken up. with the Superintendent ,of Main-
ten;mce. Previous to the confer~nce, each· Supervisor has his foremen 

, make up an inventory of materials on hand, and this inventory is 
deducted from the amounts set out in the estimates. The annual main-' 
tenance program is prepared on the basis of all the estimates. It is 

'approved by the Superintendent of · Maintenance after review, and 
, then by the Highway Engineer. '11he Supervisor of Materials then, 
makes·· a tabulation which is .sent t~ each: Supervisor showing ·what 
has been allowed on •each approved maintenance job. - The Supervisor 

(, of Materials computes the amount of the various materials that will 
be required under the approved estimate for each job number. . He ' 
enters this information on separate sheets for each job in his "Route 
B 'k" ' ' '· ' . I,, I ' ' ' ' 00. · , · 

. Pending· the passage of the annual State. Highway Fund Appro0 • 

priations_,Act, ,the Mainte:n.ruice _Divis~on is- authorized to e~pend such·· 
:rr-oneys in the State High-way' Fund' as are nec;essary for the' :tnainte-
nance "of the State Highway System, which amom1t may not exceed the 
sum spent for maintenance purposes during the whole of the preceding 
calendar year. 782 Aftel'. the. Legislature has acted, it may be necessary 
to revhie the annual maintenance progr,am downward if' the· amount 

' , I -' .• ·, ,,. , 

requested by the Division has: been cut. AH regular maintenance Work 
proceeds on the basis of the annual maintenance program. 

7s2 R., S. 52.:22-20 (g). 
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·._ Th~ total ainou~t /)f the various types of . maintenance' materials : 
. that w:iil 'be required duri ·g, the year is then- compiled by the Supervisor 
of Materials from his · oute Book and sent, 'after approval by the 

· Superintendent of Mainte ance; IDghway Engineer, alid Highway ·oofu-· : 
:,mfssioner, tq the" State ,urchasing: Depar;tment for advertising and , · 

. l~ids .. • .. ':('his• is_ ·done thro gh -the, S~pervisor of -Purchase and Stores~ . 
' The Sriperv,isor of' Mate ials ·cooperates ip.. preparing ·,the ,_bid :f~rms' . 
. to be u:sed,py the Purch sirig nepartment. ' Upon receipt Qf the bids; . 
,the -Pur~hase 0.olilllllSSio er, sends them to the Maintenance Division 
to be tabulated~ "Thfa is, · o:p;e' under the supervision of the Super-visor-
of Materials, and· the Hi hway · Commissioner then recommends to the .. 

: :Purchase Oorrimissioner e. award of contracts.' to 1the lowest respon~ 
. sible. bidders,· . except' in_ e . cas~ of : certain tied hids.788 . · Maintenance 
'materials that are -to be, put ''i:n place:'' by the vendors· ·are '··bp,ught. 
directly by the Departni. nt thr~:mgh the Su:peryisor of ·Purchase·_ and . 

' ,. . ., ·~ . ' ' . ' . . _, . . : ) · -· . Stores. 1·8' . . . . 

Beca'!lse of the fact at· the ~tate Highway .. Fu:n,d ·Appropriations 
' ; . 'Act is not passed until ·. · ay or. June, the~e is a· delay in the. purchase 

of the. annual_maintenan e ·material ·requirements.' · The ~ainteriance 
])ivision -•· has found .that .this interferes with its program; · This is · 

• anoth:er e:Xampie-'of, the b nefi~s that cop.Id be. achieve9- by;placfug tlie -· 
. Deparb:neut on the regul r- ,State, fiscal. year ~asis. If this we're' done, 
. the Maintenance , Div.isio , : like · 9thet · div1si9ns,. w~11.l<l · know -· what 

funds had beerLinade ava'lable t9 . .it before. the· working season ,began. 
Bids cou.ld be advertised or a;nd <toil.tracts awarq,ed in, plenty of. time 

, , . for the prom.pt carrying o t of the, work. of the Divisio;n, mo_st of. whi~h 
should be. done in the lat' spri~g, summer ~nd fall, .except, 9f COU:rf:le, 
for snow removal wor,k; . ' 

. . . . . 

Road Maintenan~e~ , . 

Wheh i Supervisor i re~dy to proceed _with. work oh a :pa~ticular 
r9ad section, he send,s in ·s reqtie_~.t for materials on a· spec_ified'. form.-· 

.. A separate form is u.sed for each_ job number and Indicates the, tyPe . 
of maintenance ~or k-to b do~e, the various ~nwu;nts of niaterial.s that. . 

1s_s See pp: 266 to · 268; s;,p~ , for the _· pr;~edure followed ·in . p~rehasing maintenance 
r materials'. . ·. . . . . . ' , 

78' See •,pp. ?64 and 265, sup, , for descr~ptloti of. the.s_e' p11rchases. 
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will be needed, and the manner in which they are to be, ~hipped to the 
j9b. · This form is approved by the Assistant. Superintendent of_ Main-

. tenance and by the Superintendent · of Maintenance. · The Supervi1;,or 
of Materials then prepares a regular order request form (white) against 
the appropriate contracts covering the materials needed. This is made 
up in quintuplicate, two copies being retained by the Division. Three 
are "signed by the Assistant Superintendent of Maintenance · and Super-
intendent- of Maintenance,. the' original copy going to the Supervisor of 
Purchase and . Stores and two copies to the Auditing · and Accounting 
Bureau. - The Supervisor of Purchase and Stores then arranges for 
the furnishing of the contract. materials. 786 · , 

·· Often it becomes necessary to· order · a greater quantity of ·the 
materials set out in 'the annµal estimate •form for the job than was 

· originally estimated; .The Supervisor must justify the. purchase of 
this excess material and on occasion the Superintendent of Mainte-
nance himself go~s out ofi a job to dete;:rp.ine the need. for the material. 
The extra maintenance materials are then ordered by the Supervisor_ 

. of Materials, who uses. an excess order. request form (yellow) for the 
-purpose. The Supervisor of Materials notes all materials ordered un-
der the original estimate, as well as 'in excess of it, on the back of 
the job number. sheets in his Route Book. 

A pink o~der request form is used to purchase unanticipated items, · 
as in the case of emergencies.. In such instances, the Highway Engi-
neer must add his, approval to the ,order, ai1d the Chief Auditor and 
Acco~mtant m1,1st approve as to availability of funds. If ,the amount 
involved exceeds $1,000, the Higllway Commissioner must approve. 

The Maintenance. Division uses a good deal of gravel in connec-
tion with mainte11ance work. This material is purchase(! by the State. 
Purchasing Department under an ·agreement with the owner of the 

. gravel pit. The arrangement until recently was for~a- representative 
from .the Maintenance Division to go aforig with the Purchasing 
Department. representative to advise him. . Under the· present arrange-_ 
ment the Purchase Commissioner has the Maintenance Division maim 
all the arrangements for the purchase of gravel, the agreement :finally 
being submitted to -and signed by the' Commissioner. Bids are n:ot 

· 785 See p., 267,. supra. 
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. requested; th~ aim is to ~et the _b~st 1:"-at~rial avaHableJn a particular 
· area. There. 1s, therefore,[ no umform1ty m procedure. Gravel may be 
purchased .at prices rangi:m.g. from• ten· cents a cubic yard when dug and 

l . .oade. i·b .. y. the. Maintenanct· D.· iv.isi. o.n .. ,'s. own for.ces. t·q. a~ h·.ig. h·. a. s se·v·· e~ty~ five cents loaded on the t ucks by the owner of the pit. The terms of 
the gravel agreements cov r the calendar ,year at a fixed price per \cubic 
yard for. either dug or u dug ~aterial. · The Division distributes the 
material in either its. o · or ren.t:ed equipment1 and obt:;i,ins the gravel 
either from. a classified du pile or digs and, piles the material for trans-

, port; in whi~h latter c~se. the price per cubic yard is less. 
' ' . ) ' 

Soil ,for fill• in m11int nance.,work is purchased by the State. Pur-
chasing· Department under a simila.r type of. agreement, as . .is top s.oi.l. 
However, not very much [top soil is purchased by agreement; most of 

. what is needed· is bough · on open bid. · 
) . . . . 

•· It is recognized that' gravel, soi.I for·. fill, and top soil are mate-
ri~ls which do not ' rea ·~y lend themselves t<;> competitive bidding 
because of ,the limited. s urces · available in a particular area where 
maintenance operations a . e being . conducted. , .Acn important considera- · 
tion is the proximity of the. pit t6 the job. : . Howeveu, ,open. compe-
tition should be encoura ed wherever possible . 

. In order to store · aterial~. a~d equipmeut .near matntenance · 
projects, the Maintenanc · Division, leases premise~ throughout the · 
State. •· There were .abou thirty-five leaE!es. in existence in. 1941, at 

. varying rentals. Leases I are negotiated by the Supervisor . of the 
. district, and the terms ar~ approved by the Superintendent of .Main-' 

tena~ce, al~h<:>'llgh in s~mf cases he seeks _the a_dvice 9f the Highway 
Engmeer. Th.e lease 1s ~hen· drawn up and executed. ·by the owner 
a_nd the ·Highway Comm ssioner.,_ In thirteen instances lea.ses were 
executed where the mont. ly rental was shared by the Mamtenance 
and Equipment Divisions iecause both made. use of the premises. · These 
leases: w_ere negoti!l,ted ?Y .. f e .Eq~ipment Di~ision. . . . · . · • . . . . 

Marntenarrce .work.· j earned out pursuant to "work orders," 
These are issued by the upervisor of Materials ( iii the name of the 

. Superinte11dent 9f Maf~te · ance) .for an~ual, routi~e ·mainten~nce work, 
·· as well as for author1zm work for which material has been ordered. 
• ' ! ' ' 
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. There are several different printed forms of work orders covering 
various types of work, .s.uch' as ordinary maintenance, necessary·repair13 
to washouts during the entire year, , minor repair~ to existing guard 
rail structures· and fences during the entire year ( not including ,general 
painting) , cleaning and painting of guard rails, pouring joints and 
cracks in ,the pavement, repair of pavements with cold patch, et~. 
These· work orders come , in quadruplicate, copies. going to the Super-
visor of Highway Maintenance,. the foreman in charge of the job, 
the Auditing and Accounting Bureau, and the Maintenance Division 

, files. .· · 

Upon re~eipL of a work. order,. the-• Auditing and_ Accounting 
Bureau sets up the funds for the job ;:ind charges the amount against 
the annua,1 appropriation for.the Division. Eachwork order shows the 
amount set up for material, for carrying charges, and · for supervision, 
labor, equipment and miscellaneous items.· , The A,uditing and Ac-
counting Bureau issues a maintenance cost statement monthly showing, 
for · each, job number, the work order estimate . arid the total, amount 
of expenditures. that have been charged up against it to' date. This 
total is broken:down into two items, one covering supervi~ion, labor, 

· equipment 'and miscellaneous, and . the other covering material and 
1 _ freight. It sometimes happens that. an original work order must be. 

, amended; in that case the Auditing .and Accounting Bureau adjusts 
the· amount. of funds set up f6:i;- t1!,e job.,. 1 

The ' monthly maintenance· cost statement' is analyzed by the 
Assistant Superintendent of Mai]}.tenance_. In_ this way >the. Division 
as well as' t~e" Auditing ,and Accounting Bureau, are informed of the 
exact status of efl,ch job as ~ell as the annual program in general. 78~ 

', I -

The work orders drawn up' by the Suphvisor' of Materials are 
those b~sed upon the estimates made at• the sfart of the year. Special, 
work orders, covering larger project,s, most of . them of a ronstruction 

, 786 It ~houll be. noted that the IT\Onthly maintenance cost statement includes not ;only 
the expenditures for maintaining . .the roads, but also.those for the repair of bridges, detour 
road. work, mudjacking operations, landscaping, directiomi.ry and cautionary sign work, stqp 
street signs·, route markers, bridge and stream markers, traffic' line work, acetylene lights, 

, State and Federal route markers, airway markers, con~tructiori work, WP A "Betterment" 
.. -and "Tnsti,tutional"' •projects, institutional road work, traffic light .stop lines, snow removal 

· work, etc. · All of these' types of work are included in the maintenance' program and are 
, put hi , motion by work orders. 1 

J, 



\ 

! 450 . · · . 

nature, are issued , by . e' A. ssistant .· Sllper)nten .. de~t of Maintenance 
at the direction of the uperintendent. From time to time the ~ain-
tenance Division i,s call~d upon- by the Construction Division to do 
constr~ction w~rk, such[ as the i~sta~latio~ · of . drains, ~ork ~n. ~he 
center island of roads, .. a:p.d rqad ~1denmg, The Cons~ruct~on D1v1s_1.?. n 
draws up a set of plans for the Job and' the Supervisor of Materials 
notes the quantities of lhaterials tha~ wpl . be required and prepares 
an order request therefot on the pink ("miscellaneous'') form referred_ 
to abov-e. He draws upt• a construction work order, with three extra 

copies ·fo. r t. he.· Oo··.n. struct.·.on. Eng. inee. r,' C~mst ... ru. c·.tio. n D. · istrict.· .Eng. ineer and Resident Engineer. This work oraer requires the signatures of the 
Construction Engineer a d Highway Engineer, and'the Superintendent 
of Maintenance acknowl[ges the order. The construction work order 
is treated by the Auditi g and Accounting Bureau as a commitment 
against Construction Di ision funds. The Maintenance D_ivision makes 
the necessary expenditur s in the first· instanc,e and is reimbursed from 
t~e construction funds ~eriodically. 1 

When materials are [ received in the field, the person in charge of 
the job must.make a rep~rt of the deliveries. Two different·forms are 
used, according. to whet er delivery is by truck or by railroad· car. 
The report shows the job on which '.the material was delivered, 'a 

•description of the mater al and its weight or q~a·ntity, ,and. other re-
quired information. Ttuck deliveries must be accompanied by a · 
delivery slip, the original of which is signed by the foreman ori th.e job 
or •. his· au.th.orized represe~tat.ive. He is required to get copie. s ofthese 
slips which he. sends in Fith his report of materials received. ·where 
d'elivery is by railroad jar, there ~ust b~ an accompanying railroad 
freight bill which . the f rema,n ;igns. Copies of these bills must be · 

. at.tache•d .. · .. by the .for~ma. . to ·h.· is. reJ?Ort of. m~t. ~r~a.ls. r.eceived by rail-
road car. Tµese deliver reports go ·to the' Di;v1s10n Office where they 
iare reviewed by the Sup rvisor of Materials who .then records them in 
a regular. ledger and fil s them away 'fbr seven years. 

· Where tna,terials are transferred from one.job to another, the fore~ 
man from whose job the; material is transferred makes up a transfer 
record form indicating t e job from. which the material is being trans-
~erred,' the kirid of mate ial, and its weight or qtrantity. The foreman 
to whose job the . m~ter~al is transferred adds his signature to this· 
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record and forwards-it fo the Division office whe!'e it jif checlfed and_ 
priced by the Supervisor_ of Mat~rials. He _ then . makes out_ a work 
order for .the foreman to whom the material- has ·be~ transferred .. 
The A-qditing and Accounting ' Bureau then ' respectively credits and · 
debits the two jobs involved. 

·, The Sripervisor 0£ Materials -cooper~tes with the field forces- and 
-producers of :n;i:aterial iri ord~r that shipments wHl be regulat_ed i:i:J. 
routine manner. , He· checks aU railroad -charges as_ to t:b.e correct1less. 
of weights and rate~. He -keeps. the -Laboratory informed of -~y mate-· 
rial being shipped· t;hat will require. inspection, so that it -will not"be ' 
se11:t. until properly inspected and approved as to compliance with the 
specifications. ·_ _ · · 

The vendor submits his -bill for, materials shipped on a regular 
form provided by the Department. The Supervi_sor of Materials· checks 
it .as fo correctness of quantity ~nd cost._ it' is then audited by the 
Division: Auditor, w:ho, on the basis .of his receiving recordsi fills in, 
certain information -on -the copy_ of the 'bill· ~hich -is . Ui(led in charging 
out the · m_!tterials against a. part~cular .job; _ The invoice is then ap-
pr!Jved by_· the Superintendent of ·Maintenance and,· forwarded ·to the 

__- Auditing and Accounting -Bureau_ for :final audit. It .is_ then approved 
by the ·chief Clel_':k" as Approval Officer. and, where- the_ purchase has 
been· made - through, the, Purchasing Department, is approved -by the . 
State Purchase Commissioner before· payment. ' · · · 

_ Where tools and supplies are required on· a ma1ntenance job,-_ a 
regular retj_uisitfon form is used fo;r that ptj'.rpos_e. 787 A copy of this . 
fQrm goes· to _the Auditing · and Accounting Bureau. The foreman i_n: 
charge of the job,:' is held responsible for _all tools requisitioned by him. 
In order,to be relieved of the-charge, he must.mak_e out a·regular form 

· -_ advising what disposition had been made of the tools--,-whether, trans• -
-ferred, stolen/ lost or -_ condefn'ned_:_and this form )nust be · signed by 
_ the foreman and the _Supervisor in charge: . _The Auditing . and Account-
: ing Bureau makes an. anmia1 inventory of maintena11ce; toois and m~te.:. 

•• - 0 rials. This is usually done q.uri:ng the _ winter under· the supervision_-
of the Cost Accountant, who uses some of his staff for the purpose. 

787 See p. 275, supra, for details as to the~e r~quisitioµs. 

-· '-. 
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of Maintenance COordinates ana 
assigns equipment for ma~ntenance operations, so as to achieve a maxi-
mum efficien,-t use ther~of,I . Although the equipment .situat. ion is much 

· better today than it was~lwhen · the Highway Commissionyr took office, ' 
, becaus_e of t.he: eq~ipment··• purchasing pro~ram ·.institut. ed by him, ·.there 
. are still deficiencies. T e Department is usmg .65 Mack tr:ucks . for 
snow removal work'whic were given to it by the War Depa~tment in 
1917. The inefficiency of this equipment was pointed out 15 years 
ago. 7~8 The . Commission]r limited his requests.· for th.e purchase of 
equipm~nt to $?00,000 a year. V Good use was niade of this. money, 
but it was not sufficient for the purpose, being used largely for the 

• purch~se' of lighter and s aller~ items of equipment. The 1917 trucks 
cannot. travel more than fbur to five miles an hour. They require 1cori.- , 
stant repair, and replacenient parts are not available. There can be. no 
econow.y. in their, continutd use. · · , · ,· 1 • • -

The·Dep;rtment need-· forty to fifty EF Mack trucks to replace this 
antiquated equipment. It will.be necessary to purchase a_ similar num~ · 
ber of snow plows for atuachll}ent to these· new trucks, smce the snow · 
p. lows being used .in. c. on·nfl tion_ with the 1917. tru. cks can. not be. ad.apted 
to the modern equipment. · Cinder spreaders will also have to be pur-
chased so that they can• e attached to the trucks for use in treating 
slippery surfaces. , .• . ' , 

. Although the Departjent now has eight Walters "Snow Fighter" 
tr.ucks, an additional four sho,uld.• be purchasedove·r·t~e.next few ye. ars; 
The Department has two ranes and shovels mounted on trucks. There 
is' a need for an 'addition 1 · two. There are twenty old graders in, µse, · • 
te:o. to ~weive years old, a d these should be replaced with more modern 

. and· efficient equipment. 1 • . , , · . _ • 

The Department is w H NUipped. with lighter t~ucks, this par,t of 
the equipment program h .ving been completed in 1941. Forty-five tar, 
kettles ·of the oii .burning type were purchased in 1941 'to replace -the 

' wood burning variety, an six compressors bo11gl,tt, four replacing old 

, 788 New Jersey State Highw y Department Annual Report, 1927; report of the Main-
tenance Division. The ,Superinten ent of Maintenance again recommended the replacement •of . 
this war surplus equipment in his 1940 report. He stat~d that if 'the snow equipment were , 
thoroughly modernized, it would e possible, throughout one-half of the State, to reduce the 
number of pieces of equipment o a snow ·section, thus cutting the cost and improving the 
quality of the work. ' 



C 

453. 
. . ,. \ . 

. , I. . ·,' , 

equipment· anq: two . being additional equipment... The Department· is 
adequately supplied with . the~e: items at the present . time. However; 
there is a need .of two new ini,xers fo I'eplace old equipment. About two . 
dozlln tractor. m~wers are also :rtequired to replace those -nbw used which 
, • ./ r ' 

are drawn by trucks-; Only' one :rµa~ is require.p. to liandle a tractor 
mower,' whereas three inen ire needed· for the present type ofm~we:i; .. 

·. The purchase of the indicated it~ms will be justified by iricreased .. ·· 
' ) ' ' efficiency in' operations .. and decreased· cost; particularly in the ·ca~. of.· 

the replacement of _the 1917 tr:ncks. · · · 
The Maintenance Division rents a great deal _of 'equipment under· 

, . . . . '• - ' ) .. 
agreements made with owners. Competitive -bids are not sought, but 

' ' ' ' ' 1, rentals'.are at the-following rates ;789 ··. · ·. · 

Maintenance Division-Equipmen.t Rental Rates 

Description Truck Drivl!1' and Truck 

' ¼. Tpn·· $0.75 per- hour $1.2S :per hour· 

' 2~Ton 1.90 per hour: .. ---· 
3 Ton 1.2.5 · per hour 1.75 per hour. 

' 
5 Ton 2.00 p~r hour : 2.'50 'per hoUr 
7 Ton 2.50 -per hour ·--·-

Truek. rental agreements are. on an hourly basis and may ¢:over 
the true~ only or the. truck and driver. Gerifrally, the . foreman • in 
. charge of a job, and semetimes the Supervisor, arr.anges ~or th,e sign-

ing, of the agreement by· the owner, upon aut~9rization _from the Divi~ 
sion office 1n Trenton. . ~y long. custom- the Superintendent of Mainte-. 
nance signs on . behalf of' the Department,. alt.hough the 1;>ett1er practic~ 
would be to have the Chmmissioner sign, a's in the case: of other agree-
rnents. 

The r,ental of trucks depends on their ·type and availability. ·Corri-.. 
. · mon equipment, such as 1 ;-2~toil trucks, • are . i10t hired , outside -of t]).e .· 

· county w~ere the maintenance work is bei:tig. done, if available therein:,. 
. .I. - .. · · ' I . ---~ 

, msource: Office of the, State High~ay ·.,Engiheer .. The figures. represent 1939 and 
1940 rates. Trailers were rented at. $5.00 per day, and in· tw<;> instances. it was neeessary tb 
pay a rate of $2.65 per. hop.r for a 5-ton truck and driver, the inarease in rate being due to 

, the increased amount paid the .driver, and a rate :of -$1.50 per, hour in the case' of one; 
l¼~ton -f'ruck with, special three-yard body. ' - ' -· . , ·· 

I , 

'\ 



Although the Supe+.endent Maintenance signs the truck l'filltal 
agreement on behalf of t~e Department, t.he actual direction as t. o whose 
trucks are to be hired ~sually comes · from the office of the Highway 
Engine~r. ,Special .equip!ent, such.· ~s shov. el.s., buckets, cranes, tractors, 
and, large trucks, wher special terms prevail, are rented from the 

.· owners on the approva of the Highway Engineer and the Com-
missioner. ·. . · j ' . " . · •. . ' · 
. The Maintenance D1vision spent $232,609.50 L for hired. t;ucks in 
1939, a1;1d $302,789.64 in ~940. In addition, the Division spent $27,63.4.31 
for kµcks furnished by s:n)ow removal c_oiitractors in 1939, and $61,110 .. 01 
in 1940. 789" Rates for snlow removal trucks were $6.50 an .hour whjle 
,vorking and $4.50 an h6ur on a stand:by call. These ,rates covered 
two operators and one hrlper, all gasoline, oil, compensatfon, liability 
~nd property da~age inrurance, and all meals for crew and super- , 
mtendent. 

' ' ' 
An examination of t e schedule of trucks hired for the years 1939 

and 1940 shows that certain owners received a ·comparatively large 
§)hare of the Division's bjsiness. There. may be an explanation in some 
cases,. but. 1 th·e.re. is mo~·i·tha. n. a. 'suspicio.n that. a few owners were 
favored. 790 • , · ·. ' . ·, 

• 0 ' 

, Those in charge of e m1;1intenance field forces must make daily 
time and cost reports sh:wing the name of the foreman or foremen. in 
~harge, monthly salary I bo.rers, hourly laborers, Department trucks ... 
and equipment by numbe , ~nd outside, teams and equipment working 
0~ t~e j~b'. The~e r~epor_tsalso show the, time spent _by leach and the1 

d1str1but10n of this time i~ hours and money on each Job number. The 
or.iginal is sent to the Di£· isio:Q.. offi. c.e where·i.t is audit. e·d. a. nd forwarde. ·d 
to the, Auditing and Acco. Iiting Bureau. The copies are kept in bound' 
form by the foreman nia ing out the report. These' copies are used 
by the foreman in makin . up his semi-monthly time book, listing the· 
time for each man underj him. The time book is sent to the Division 

· office, and the payroll m31de up from it: · The Superintendent of Maiµ~: 
tenance signs these semi-monthly payrolls which are then sent to the 
Auditing and Accountingj Bureau wher~ they are checked against the 

789"/- Ibid. 
790 The owner who received the largest amount of, rentals was a .former associate of 

the Highway Engineer. Total r ntals in 1939 amounted to ~_lmost $16,000 and, in 1940 to ' 
over $19,000. ' 

, l 
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totals of the daily time records. The payrolls are then sent to the Civil 
Service Commission and the Finance Commissioner in the usual man-
lier for checking, and the pay check~ are then drawn and distributed 
by the Paymasters. 791 1 

The Cost Accountant in the Auditing and Accounting Bureau is 
able to lrnep an accurate aiid current record of payrolls and of labor 
and material distribution by using punch cards that are put through 

· tabulating machines rented from the tnternational Business Macl):ine 
Corporati<1n. These cards .can also be used for the· preparation of sum-
mary statem.ents. · 

Road Patching and Bituminous Applications: 

A large proportion of road maintenance work involves patching 
with cold mix, hot mix patching, and the application of bituminous 
materials · ( "oiling" of roads). Cold mix patching is spread and. rolled 
by the regularmaintenance forces under the supervision of a foreman. 
Patching with hot mix is a contract. arrangement, where the. vendor 
does the work. H has already been pointed out that in the case of 
the purchase of materials where the vendor does the work "in place"' 
the purchase is made through the Supervisor of, Purchase and Stores. 792 

The Senior Supervisor and his. inspectors go . over the )roads each 
spring, note the patching work which has .to be done and estimate the 
materials that will be needed. After tlie Superintendent of Mainte-
nance has. approved of the estimate's, the material is purchased. It is 
to be noted that tlie.se estimates a~e not included among those reviewed 
by the Assistant Superintendent of Maintenance and the Supervisor 
of Materials, referred to above. · · 

Before . the' plant producing the hot mix begins operations, the 
Laboratory Division sends an Inspector who takes samples of all the 
ingredients to be used. These are tested at the Laboratory and if 
approved, the plant begins to prepare the hot mix. A representative 
from the Laboratory is presen,t during production and each batch of 
material is weighed before going into the mix. The Laboratory In-

1 91 See p. 256, supra. 
792 See pp. 264. and .265, supra. 
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spector sends a delivi~y slip out 'with each load. Th:e Maintenan,ce 
Inspector who has b1e11 assigned to the particular road job by the -
Senior, Supervisor, t~trns up the ·delivery slips as the mat~rials are . 
delivered. He tnspectf the work done by the pontractor, and sees to 
it that the road ~s p.1operly cut an_d P_. a1-·nted, and the mate-r-ial .prop- , 
erly placed. - 1 · , , •· · · •• _ · • 

- This Inspector mfkes a daHy · report showing 'the P~tching work 
. done on the job or, ~?,bs assigned to him. . The report shows sue~ 
details as the weather and temperatg.re, total amount of material. laid, 
distribution: of materi 1, temperature of mixtures, square yards cut 
out and laid, condition of mixture and of pavement, rejections, etc .. The , 
report i's made up in trip,Hcate. The Inspector retains·- a ,copy and 
sends the original wit the delivery slips attach~d to the, Division, of-
fice, a copy going to· t e Labo1·atory. He also sends · samples of · mate-
rials. ~sed _on .the job l~irect· _to the.Lab_· orator! _,for check __ testing. 

.- _ , B1tummous mater~als for apphcat10n to road surfaces are. pur-
. chased through the Strte Purchasing-Department. Before the vendor _ 
ships . th-,,e material, _ a __ representat-ive f-ro_ m __ th,e: 'Laborat_o_ ry :o_ ivisiori. 

. takes a sample at the · refinery and sends it to the 'Laboratory , after 
sealing th~ in.let of thf tank fr~m which the .sample was 'taken. · The 
La~orat~ry tests the 'aterial and if it is1 approved the refi~ery may 
begm shipments by raiiiroad or truck. The refinery tank remams sealed . 
until e~pty. In case Tf tank_ "car delivery, the Laboratory represehta- · 

._ ~ive seals the ~ar at -1he. refinery an~ the . Inspec~or ~_ssigned to the 

. JOb by the Semor Sup,rvisor unseals it at its destmati?n. , -

Bituminous mater~als sent. by, truck are accompanied ,by delivery 
tickets,. copies o( whic~ are given to the foreman. hi charge of the job. 
Every bituminous material distributor used by the_ contractor must be 
calibrated. - Before the[ material is applied to the road, _ the Inspector 
c~ecks :the content of ~he distri~uto:: and notes this on the delivery 
shp: , When the fl.ow ffom the distrib~itor, h~s stopped, _the. Inspec~or 
ag;ui;t checks the volu:fe and notes_ his findmgs on the delivery shp. _ · 
The · Inspector als? tal~es a sample from · the truc

1
k and sends · it for · 

. a check test at the Lab~~atory. · . _ . , , •, 1 
1 

1 
· The Inspector malfes a daily. report of bituminous applications" 

showing, amo;ng otMr t~ings, the weather and temperature, the source - I -

I I 
\ 
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of supply, Laboratory tank car seal number, delivery slip number, 
distributor number, job number, location of ~ach'.lol:ld, the gauging. at 
the start, and finish, temperature of· material when, gauged, square 
yards covered, and gallons appHed; 0 The delivery slip~ are attached 
to the report. This r~port also is in triplicate, copies being distributed 
exactly as in the case of the daily report of p~tch work. . 

The Laboratory sends the Supervisor of Materials analyses of 
samples sent in from road patching and· bituminous application jobs. 
In the .latter case the Laboratory determines from'. its records of the 
calibr~tion: for each true~, the number I of gallons at 60°li\ for each 
delivery slip. This information is the basis of paymerit to, the vendor. 
The Supervisor of I Materials reviews the. analyses before approving 
payment of invoices rendered by Vendors. He also checks theinvoices· 
against the daily reports pf patching work and of bitµmi:nous appli-
.cations as to quantities received before approving them. ' ' , 
Bridge Maintenance: · 

I Work 'orders for ,bridge maintenance are issued by the . Supervisor. 
of Bridges . and Structures and ar~ approved · by the Superintendent of 
.Maintenance. These orders are very much like the work orders used for . , . , ' , , ' I , , ' , ( 

road maintenance, an,d set out the cost estimate for the job, broken ·down 
into supervision, freight, materials, labor .and other items. Copies are 
prepared for th~ .. foreman,, Auditing and Accounting, Bure3:u, Division 
office and Supervisor. The Auditi,ng and Accounting Bureau sets up 
funds for the' work order in the usual manner. . 

The work of :maintaining the bridges is carried out by thl'.ee foremen 
· and their labor forces. Another foreman is in charge of painting opera-

tions when the weather is .favorable. The Supervisor. of Bridges and 
Structures is responsible for 1300 to 1400 str~ctures throughout the 1 

State, ranging from five feet-in leugth fo the Puiaski Skyway. Until 
March 1936, the maintenance of· operating machinery on 'm6vllble span 

' bridges w~s in charge of the . Maintenance Division. . By order of the . 
Commissioner,' this maint,enance work was transferred to the Electrical 
Division.793 • However, t;t:i.e bridge maintenance ,forces look after the super-
'structure of these· bridges. · · 

793 Order effective March 1, 1936. See. Minutei of Me~tings of the State High~ay Com-
,missioner, minutes of March 3, 1936. 
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The bridge forces a so' 'do some construction work, _su~h as the: occa-
sional c,onstruction of s all _bridges and_ of temporary: _bridges in emer~ · 

•_· gencies. Once_in a wh· ethey will build. a bridge on rState,institutional 
gro~nds.' - · · · · - · ' 

The -Supervisor of Bridges - and Structures ,inspects bridges after 
they have been built, to determine, on behalf of the_ Superintendent -of, 
Maintenance, whether t ey should be -taken over for maintenance: Road 

_ ~tip(:Jrvisors do simi'lai:_ _ or~ upon the completion of a_ high"7'ay construe~ · 
ti.on· contract. ' · 

Bridge •foremen ar :requited t9 Il!ake , daily: tinie and cost ~eports _ 
like _those filed by road _ o:r;emen. __ At the, close of each j~Jb,. the foreman 

-in charge nrakes an · f~rmal summary report. .r.t'he • SupEirvisor. -of_-
Bridges arid Structures inspects eac)l bridge m~intenante job before it 
starts· ahd after -the wo hi;ts been ·,completed, -- -

lnstit~tional Roads: 

By l~w,· all roads d driveways on land owned bythe- State are 
constrlicted -under' the s pervision -of th~ Highway Commissioner. Im- - -

- provements to roads an -driveways already constr-ticted on Sta~e prop, , 
erty· are· likewise made. under the supervision· of th~ Oo~missioner. 794 

-_ Any funds approp:r:iate to the Department for the construction ·and 
maintenance of roadi:3 m be expended by it for ;roads on grounds under 

, • • I • • • ; , , r J ,~- ' 

the control .of th_e Depar ment of Institutions and Agen.cies or the .State 
Board of Education, or· Qr State parkways, or .roads in State reserva- -
tions o,r at the State Ca pat S~a Girt.795 -_ · 

- ·- The present _M'.aint nance Engineer Investigator. (-Supervisor <ff 
Insbtutiohal Roads) 796 as brought _back into the Depa,_rtment to s~Tid.y 
types of construction·fo ~nstitutional roads._ ·The- .Division;s program 

; of construction, :rnainte ance and· repair of roads. approaching and 
within the_ grounds of ate institutions was developed by· him., under 

·.the directiori· of, :the Su erilltend.ent Of Mai~tellance~ r' 

·_ Annually, on or. bef re October 1, the various interested agencies 
send in their requests· for the eon1;1truction of roads on _their institutional 

:, ' . -.. ' . . ' ' -.· .. . . 

794 R. S. 27:J,-53. 
- ' 795 R.S. 25:7-57. 
' 796 See p. 96, ;.,p,a. -

\' 
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grounds. . . The Supervisor of I.nstitutional Roads estimates the cost of 
.. :,construction .and formulates a program which must be ,approved l)y the 
· Superintendent of Maintenance, Highway Engineer and CommissioneI'. · 

The Maintenance Division~ rathel,' than the "state agency, · decides what ' 
institutional roads are tci be 'built. '-These 'roads are const:t;'Ucted·. mairily. 
of penetration macadam. Practically:-'° all of them are bui,lt by the. 
Department. with its own. equipment, although sometiines outside equip- . 
:ment wiii be. rented: : The Jabpr forces in· charge, of the ·supervisor of 
Institutional . Roads, build whatever sni.ail bridges · are required, and 
these ·are- of concrete slab. The plans, speci:ficati(?ns · and other details · 

• connected witJi, new c'onstruction work are prepared:. by' the Survey and 
Plans Bureau in the case of roads, and.,by t:i:te Briqge Bureau ih the case .. 
of bridges .. 

, ' ) 

¥8,intenance on institutioual roads is .handled in the same way by 
the fo:i;-emen and la,borers in· charge of, the Super.yisor 'of institutional 

, ;Roads as maintenance _work is on the State system by thos~ in· charge of 
. the ,Supervisors of Highway Maintenance. . The milea,ge of institutional 

approach.es· arid; roads u.nder mafu.tenan.ce · in '1941 was 195.45 'miles:. In 
1935, the first ·year of instit1:1tional road maintenance, the mileage. was 
81.335 miles. The largest increase in this work. came· in 1~38 when 84.4 . 
additional' miles -of' insUtutional roads. were -placed under·· mainte-
nailce.797 · 

The institutional road forces occasionally construct parking lots, 
on State lands .. 

' . ' 

Sig~s.and Traffic, Une Work:· 
. . . - . ' ., 

Until 1930 the Department disclaimed any juI'isdiction over traffic 
line painting and referred. in,quiries. to local goyern:mental. authorities 
on the ground that traffic lines ~rune within the provisions of :the T~aftic 
Act, and therefore ,were a matter for t:tie State J>olice an.d' lo~al juris-
dictions.. . , ') 

. Traffic 1ine painting. and 'the erectio.n and maint~nance of. -signs·~re 
'in c;ti,arge of t~e Senior Supervisor of Maintena'µce. Lin~s are painted ___ · -- . . . ·' . - ' -~ ·, . 

· 797 New Je,:sey State Highway Depart;,.ent ,4.nnual Reports, 1935 and ,1941; reports of the' 
Maintenance Division, Table 1. , . · · . . · · · ' •. · 

I • 
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. twice· a year on the a v~r ge, · anp.. sometimes three or f~ti.r. tiµies. ,on ·much . 
traveled •road}'!.. A few. oa<ls in South Jersey are painted once a yeai•. 
The traffic line program of th~ Division has increased very r,apidly dur-
ing the past decade. 0 ly 2,856,791 lineal feet were painted in 193:!-. , 
The present :figure is a most 300% higher. On a six-inch. line basis,. 
the cost in 193i was 1. . cents per lineal foot, compared to .876 cent~ 
in '1941.798 . The largest umber of lineal feet'of this work was -done ~n 
194L when 6,700,279 feet of six~inch line and 826,04:1· feet of 12~inc:t,. line 
were painted. This am u:p.ts to' 8,'352,961 lineal feet in terms of a six~ 
inch -line:·. Changes. in the sp~cip,cat:fons -for _liI;1e paint, based upon· 
experience, have :finally esulte\l, in a product which gives gpod service. 

The Se~or Sup_ervi or determ,ines 'the annu~l traffic line- p:rogr~m. 
During the winter the en engaged 'in this work are used in. replacing 
guard raUs.·. A~ in' the of those doing si~ ~ork, the•line-painting-
gangs are s,hifted abm:it to meet seasonal conditions. 

• • J' Th~ Senior J3upervi or is responsible fo; working out the annual 
program o'f sign er;ectio .. Except for :electrical signs,iall of this work 't' 
is handl,ed by ·the Main n~ce D~vision through. him.. When a new 
highway is.constructed,, e takes the.'''as built" plan and makes sketches 
of each section_ofthe hi Ii.way for ·the pu,rpose of determining the loca-

. ·ti~n,: size and 'type of the various signs.· . The Superintendent of Mairite- . . . 
nance 'passes on this w rk; arid the sketches are then · handed ci> the. · · 
field men so th~t they ca proceed 'with the placing of the' signs. ' Once 
a s1gn is erected, 'the D. . sion continues to maintain it. · . , . 

· In recent years, the ~oating of ·d1st .iron -~d ahuniii.um sigris 'has . 
given considerable trou le to ;the J\'.[aintenance Divisfon · because. of 
rusting. The problem as bee1,1. ·solved l1y ·sand blasting the .:signs ' 

· down to_ i the' metal, pain ing them with a coat of red lead paint~ and 
then applying the :finaljc ats and lettering... . . 

. . . . 

T~e f~llowing will ·. dic~te,the t;wes of signs erected by the :Main'. 
'tenance Division ( ex:cep for the electrical signs} arid the number -of 
each type maintained in 941 :7988 , 

' ' 

' 798 New IerseyState l{igh y,Depar_iriien_t Annual Reports, 1931 and 1941, reports,of the 
fy.[aintenance Division. '' ' : 

7988 Source~ Maintenance Di 'ision. ' 

(" 
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Maintenance Division Sign ~rogram, '1941 

I 

,Type, 

, Cautionary (plain) .................. .......... . 
. ' 

Cautionary (reflector -buttc;m) , ................... . 
I;>irectionary ( electricaJ) .... ; .................... . 
Directionary (pl,ain) ........ ; ..... '. .... : ....... . 
Directionary (reflector button)' .................. . 

' Stop (plain) .................................. . 
· Stop {refledor button) .. , .................. ·, ... . 
, Miscellaneou~ Cwoo'den) .........•.. , ...... -•..... 

' ' ' 
Reflectors (hexagonal) ................. : ........ , 

· Route markers ... · •....... : ...... · ...... ·. '. .. -.... ·. 
Miscellaneous ............. , ......... ·: .... . -... _ .. 

Number 

5,799 
3,594 

272 
10,798 

742 _ 
7,306 

111 
1,332 
2,541 

13;067 
47 

,---
. Tqtal ............. ;, . ; .. , •. ; ....... 1 .. 45,607, . 

. The Maintenance Division also erects anµ. maintains the· posts for these 
_signs. 

'' Sign work has been carried on in the Division for many years. T~e 
. first indication _of ;:t; major program was in 19·27, when a large number 
of cautionary and directionary signs were , erecte(l. 799 . Experiments in 
the use,of reflector button signs were begun in 1929. , The, buttons -;were 
found not entirely satisfactory. A study of various ,types of buttons . 
finally" led to their increased use on · signs during the next few years.800 

A great deal of metal sign and post, erection work was carried on 
after 1932 for a period of several' years, during 1which tinie most of the 
State system was thoroughly covered. During the past few· years sign 
work has consisted mostly of, rol.itine maintenance. 801 · · . , 

' ' The · type, erection . and maintenance of signs is , controlled by· the 
provisions or the Traffic Act of New Jersey.802 The.statute permits cau-
---'-------'-' l . . -

- 799,New Jersey State Highway DdPartment Annual Repqrt, 1927, report of the Main. 
tenance Pivision. · · . 1 · , . -

1 · 80.0 New Jersey State .Highway Department Annu_al Reports, 1930 and 1931, reports 6£ the 
Maintenance Division. . · . ' . · · 

, - . , I . ' 
801 See, for example, New Jersey, State Highway Department ,Annual Reports, 1933 to, 

, -1939, reports of the Maintenance Division.1 · · ' . ·· · , 
802 R. S. 39:4°146 to 183. R. S. 39:4-1841 controls curb.and pavement markings. 

) ' 
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tionary.' res.trict~onal, u.lrection.· ~l and iJr_ or~at~.onal_sighs. New Jers'.ey 
roads ar~ weJl-signed ar\.d the signs are famtan~ed.m g9od order. ~or. 
the most 'part, they are r1· uitable for their purpose and properly located. 
The Electrical Division · as will be see~, does electrical sign work. 

Each. of the f. oremeh. in char·.·ge 1 0. f. ~~gn and . traffic line work must 
make a · daily ,time and\ cost report, . lilf e other maintenacqce foremen. 

! I 
~ermits: \· . , . 

> , I ,' 
' ' ' 'I ,/ ' I ' • 

The wor~ of the Erlgin,eer of Permits .and his. four inspectors was 
touched upon in_Chapter II in the dise1:ission of the organization and 
~uties of t~e Maintenance Divisinn.803 I 

.. •· Most permit,s are or a routine natire, but a good man,y involve 
engineering difficulties. 1Applications fo:r road openiµgs are made on 
regular forms provided bt. the Departme1it.8~4 The application indicate_s 
the · location and purpos · of the opening\ and ~ust be accompanied by 
five copies of a plan. T e. applicant mu~t pay in advance the cost of 
replacing.the_ pa,vemep.t,·· .. harges being $7;.50 for a near side .and $22.50 
for a far side openh1g in~.· an un. impr.oved 1

1pavement, an.d $. 25 for a n. ear. 
side and $50 for a far si e opening in a pavement on a macadam base. 

' ' . . ' \, ' ' . ' 

The .ra.te.s_for ... pa._venl.en·. ts twtith ·a concret~ pase · o~. a··. concrete su. rfa.ce a. re 
$50 for a near side and $100 for a far side openmg, or tunnel.805 Open-
ings in' improved or uni. proved shoulders ·carry a $7.50 charge. ·,Jn 
return.for these· .. charges ¥e Maintenance ~ivision does _the replacement· 

, work on the openings. · I .· ' i · ·. · · · 

, 803 See pp. 98 ap.d 99, supra.II R.: S. 27) 7-13 re_quJ,s the c!on~ent of t~e Comi_niss_ioner be-
fore a person may lay any track , pipes· or conduits on, over or under any public viaduct or 
bridge constituting a part of' the tate Highway System, or connect any wires, cables or other 
appl. ia~ce~ thereto. Pub .. lie u.tilit.~ s subject, t .. o the regtllat.ion .of. the Board of. Public> Utility 
Comm1ss10ners may use· such bn ges and viaducts under such reasonable t,erms and regula-
tions as· the Commissioner may p escribe, which are to\be embodied in an agreement between 
the Commissione~ and the public ~tility. ·. i \ • .. . .. 

804. Where an owner or tenant or a public utility desires to niake an opening 'in a highway 
before the expiration of fiv(;! years after it. was construcJed or reconstru~ted, appli,cation must 
be made to the Commissioner for! permission to do so, 1, and permission may be granted upon 

· such terms as the Commissioner p~escribes.• R. S. 27:7-28. '. - · 
· · 805 "Near side'' refers to the ~rvement lying on the i,side of the ·center line of, the hi~hwa~ 
adjacent to the property for whic11J the opening is being :made. "Far side'' refers to that por-
tiot;. of th. e p. av:~me1;1t be;yond the. ~enter line , of the highiway and. away from the property for 
which the openmg 1s bemg made. I · · ' . 

, . I . .. 

II 

-I 
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Municipalities and public utilities do not have .to pay the charges 
·where. the municipality has entered into an agreement, or tlle public 
utility filed a bond, in which the applicant binds itself to maintain the 
replacement for a period of one year:- In su9h cases, the municipality 
or public utility doeS its own r~placement work. - · Replacements .are 
inspected by the Permit Inspectors for the period of a year. to determine 

, whether the work has held up in. accordance with the conditions con· 
trolling· the issuance of the permit. , 

Permits for pavement openings co.me in six copies, two going to 
the permitee, and one each to the Supervisor of Highway Maintenance, 
the foreman in charge of the road s~ction, Permit. Inspector and Engi-

' neer of Permits. · The Inspectors in chl:!,rge of the ~ngineer of Permits 
inspect .all replacement work made under ai+ opening permit. \ Each 
Inspector must file" a daily report of the' wo~k done under the permits 
issued in his territory. This report not. only details the natur~ of the 
wqrk; but also'hisown. expenses on the job'.. _In the case 9f replacement 
of large sections of pavement, use is maq.e of'the services of the Inspectors 
in charge of the · Senior Supervisor who ordinarily inspect road patch-
ing and bituminous application work. 

. ' 

._ : Applications for the erection of p9les are similar _to those for pave-
ment openings and must be accompanied by five copies of a plan showing 
the iooation ahd nature of the work. :Permits ar~ issued in six copies, 

· distributed in the same manner as. permits· fq_r openings._ The . Engi-
'\ '. : 

neer of Permits himself checks this work. There is no Inspector's report.· 

Applications for permission to construct an 'entrance from .the 
highway on to private property are similar to the ones just .described 
and are accompanied by, four- copies. of a plan showing the proposed . ' 
location, width ~nd ai:rangeme~t of drives ~nd other de~ails, · These 
are usually issued in connection with gasoline stations 'and roadside '. , 
enterprises. · Applications are checked by two· of the Inspectors in charge 

_ ··of the Engineer of Peri:iiits. The permit comes in four copies, a copy . 
going to the permitee, Supervisor of Highway Maintenance, ·the fore-

. •/ .. ' 
man in. charge of the road section, and the Engineer' of Permits. . The 
Inspector checks the work done under the permit, but there is no in~pec- . 
tim~. report. The Division has issued an informative booklet concern-
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ing construction of • e~tJances which is given to all 'applicants1 for this 
type of permit. 806 · · I . . . 

' The~e 'is a regu~arfpr~ ,of permit for at~achment to a st~rm drain . 
. A standmg regulation f the •Department 1s that · no · abuttmg, owner 
. may attach to a drain f r any· other purpose except to carry off natural 
precipitation. There is· no form of .permit for attachment to bridges 
and viaducts, permissi6 being. granted by letter setting. ,out the con• 
ditions that control in he circumstances. · · · 

· 4.11 permits are issu1d by the Superintendent of Maintenance, acting 
for the Department.· Thf following five-year record indicates the volume 
of ·perm:j_t work handled! by the Maintenanc~ 'Division :806" .. _ .· .. 

Maintenance Division-Permits. Issued, 1937-1941. 

Service stations · 
(entrances) and 

· miscellaneous per,mits 

1937 ... '. ........ + .. 
1938 ............. 

1 
.... . 

1~39: ........ ;' .. ·1·:. 
. 1940 ... ; .... : .... '.' •, 

587 
636 
775 
703 
678 

Pavement openings 
and pole permits 

I 

1098 
1230 
1269' 
1273 
1220 1941.: ...... '.: .. J.. . 

' Highway Encroa~hmentsl: ' ' ' 
· Highway encroachm~nts have long been a problem to the Main~ 

tenance Division. .As early as 1927, the S11perintendent 'of Maintenance 
noted the increase in th . • number of encroac;h.ments, 'a11;d recommended 
l.egislat.ion that would p. r .. · vide a rea.dy. mean~ of.preventing their .~stab-
lishment. This· would o viate the long and· drawn-dut legal proceed-
ings· req_uired. to abate e4croachpients once they .were estabVshed.. He 
urged that the monumeiting work on rights-of-way be pushed to .a 
conclusion in order to hep the Division check the number 1 of encroach-

. · , .806 ''Regulations and' Instruc :torts . Concerning th~ Construdion of Driveways", issued by · 
the Maintenance Division (Trentpn, 1940). The Superintendent of Maintenance has pointed 
o~t t.~at the incre. a.se in t.he .numbef of ro. a .. dside ent.erpr .. is.es ha. s ma.de h 1:10.· :e d~fficult to control 

. tlie size and' type of entrances. · he volume and character of traffic passmg m and out· from 
· these establishments creates ·a se ious problem in the maintenance of .normal shoulders. It 

was his opinion that the owners 9ught to be required to construct curbs, as well as1 a durable . 
type of pa,· V' ement between' th' e e+,_is' ti,ng road' .. and C' urb. :iv:'e' 'Jersey s' t' ate H' ighway Depart-ment, Annual Re,Port, 1940, repor of the Mamtenance D1v1s1on. . . 
' 806• New Jersey State Hig:h ay Department Annual Reports, 1937 to 1941, reports of 
the Maintenance Division, Table 1. , , · . , . . I . 

I 
·1 
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ments. 807 Subsequent reports repeated th~ recommendation for effec-
tive legislation, usually in. conjunction with.a plea for a law.that would· 
give• the Maintenance Divisio~ a check on what was considered the 
unwarranted increase in the number of gasoline stations and roadside.· 
stands. 808 · · · 

'The situation was apparently very iµuch aggravated in 1934. The 
report of the Superintendent of Maintenance for that year referred to 

,.., . - • . . . a _· , . , 
the e~qroachment problem as a nuisance, and :t~rmed the new policy 
of eliminating the monumenting of rightscofaway from construction 
contracts as ·"short~sighted economy." He was of, tb,e opinion that 
monumenting should be done •at the time the road was 'constructed or 
reconstr:ucted, because monuments · aided the Division in detecting and 
preventing enc'roachments. He · again recommended legislation that 

· would stop those caught in. the act of ~ncroaching on the highway, and 
provide an. expeditious i:p.ethod for abating established encroachme_nts. 
Inci,dentally, the work . of monumenting the . highw3:ys, begun in the 
1920's and in charge of one of the Resident Highway Engineers 'in 1the 
Survey arid Pla11s Bureau, has not yet been completed. 809 

I 1. • 

Despite these many recommendations of the Superintendent .. of 
Maintenance, the Legislature .has done nothing I to provide adequate \ 

I . .· ' . . . , ·, , 

legislation · fol'. controlling the encroachment problem; The work of 
the Division in ,maintaining effective roadside cqp_trol arid preventing . 

,·e:ncroachments has been made very difficult b.ecause of this lack of clea1:-
. cut and readily enforceable' laws. Nonetheles"1, the maintenance per~' , 
· sonnei does what it can. It is continually ~n ·the alert for encroach-
ments arid is ,usually able to prevent them. . 

Each maintenance foreman is required to make · a report as soon 
as, he notices that' ground has been broken for the construction of a 
building. of any type within. 200· feet of a State highway. · This require: 
ment is not observed as carefully as it should be. When such a report . 

. J is received, it is immediately referred to an Inspector in the area . for 
checking, and report. A report of any encroachment on .{he right-of-

•. 807 New Jersey, State Highway Department Annual Report, 1921, report of the Main-·· 
tenance Div;ision'., ' ' : ' ' ' 

808 See, for example, New Jersey State Highway Department Annual Reports, 1928, 1930, 
1932, 1933 and 1941, reports of the Maintenance· Division. See also, Nation~! Institute of 

·. Public Administration report, op. cit., pp, 302 ,and 303. · 1 · 
\ ' I ,. ' '' 'I 

809 See pp. 342 to 348, for a discussio~ .of roadside control. . ' " 
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waym11st be made by f foreman or an Inspector as soon as the en-
croacl}.ment is noted. l . ' . , . 

it is recom:me~ded hat legislation be enacted which wi'll give the 
Department a more effe · tive and quicker method to suppress encroach-
ments before they are f~lly established, or to remove them where they 
already exist. The 1preJ1ently available legal remedies are entirely too 
cumbersome and slow to be of real use to the Division.809• 

I I ', 

Heavy ~onstruction Wik': 
l'he Maintenance ivision has been carrying on a program of 

heavy cqnstruction proj cts since 1935, consisting of the moving · of 
concrete road slabs in order to dualize hi'ghways.810 'This work is in 
charge of a Superintenq.ent of Heavy Construction assisted by eight 
foremen and gangs of llborers. It was found that contractors would 
not bid properly on the~e projects; the Division therefore undertook 
the work itself. Like other !orem~n, thos~ in charge of slab-moving 
work must make daily ~ime and cost reports. 

An Auditor iS; assig~ed to field audit construction work done by 
the Maintenance Divisio The cost of this work .is paid by the Divi-
sion i;n the :(irst place, a a. then charged to the Qonstructfon .Division 
for reimbursement purp ses. 

Mudjacking: .· . . . ... . , 

. . A·· special type ?f m1i:n-tenance work carried on py the Division· is 
known as' mudjacking. 4 · common experience on State highways, espe-
cially those built over. years ago, is ·t?-e. sett.lement of. the concrete 
slabs at joints and oth:e;r places. Mudjacking · first appeared in the 

· maintenance pr?gram inj 1932, when almost 250,000 square yards of 
this work was done.8

1
11 Tfe. pr9blem of eliminating settlement at ,~oints 

' ~· ; ' - -
809• R. S. 27: 7 c44.1 provides .that any person entering upon or constructing ,my works 

in or upon any· State highway, e cept under s\tc;h conditions and regulations as the Commis-
.sioner may prescribe, is liable to1 a fine of $100 f9r each 'day's violation, and the costs of 
pros .. ecu.tio. n. · Th. e Comm!···ssioner Iay procee. d in Chancery to have the.encroach. ment rem· .. ove. d .. as a trespass. . · · - · . - · 

sio See p. 391, supra. · · , · . . - 1 • • • . · . ' 
' ' . . sn New Jersey State Highw Department Annual Report, 1932, report of the Mainte-

nance Division. ·, · -· I -
· The work of mudjacking con~ists of drilling a hole in the concrete slab and fordng<a 

mixture of cemen~, water _and topsoil bene-;1,th the surface of t~e slal;> ~ith a mechanical device 
known as a m~dJack until. the ptement 1s broug~t back to its or~gmal level. . . .· 

. I . 

I 
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led to studies by the Engineer of Special Assignments arid the develop-
ment of a new type of joint. 

'Mudji;tcking has continued during the past decade in varying volume, 
· the high point having been reached in 1933, when over 400,000 square, 
yards of work was done. Operations have been carried out on allroutes; 
Many of these projects' were on t1ie w:P.A. program, the ;men work: 

· ing under the .regular Supervisors of Highway Maintenance; 
. . 

Roadside Improvement: 

The first contract for planting trees :;tlong State Highways was let 
and completed in 1926. 812 A Landscape Engineer was employed by the 
Depart:µient from 1930 to 1933, and sh1ce 1937.813 

Landscape construction was carried on along Route 26,' .from Tren-
. ton to New Brun.swick, durini the, years 19th and 1932.814 Until the 
employment of a full thne Landscape Engineer in !937, landscaping was 
confined almost entirely to maintenance operations, such as mowing, 
tree trimming, the removal of dead trees and the seeding of slopes to , 
prevent erosion. Mowing methods and mowing equipment were studied 
in 19;35, and new equipment bought in order to achieve better results.815 

,The increasing volume of landsc'aping work, particularly by reason of 
new .highways built by the Construction Division, finally made it neces-
sary to employ a Landscape Engineer and to expand the forces ,and 
increase the amount of equipment availal;>le {or tl!,e la:i;idsc.aping opera- ' 
tions., · · · · · · · · 

- ' ' . 

The impartance of roadside improvement has been. realized during 
the past few years:. . Landscaping has a definite economic as well as 
an aesthetic value, especially in the prevention of soil erosion. It is now 
a'. standard mi~imum procedufe to topsoil and seed all highway slopes 
because it results in the l:lventual reduction of maintenance costs. rhe 
use of honeysuckle as a -ground cover affording a complete · mat over 

' . 

812 New Jersey State Highway Department Annual Report, 1926, report of the Maintec 
nance Division. The .first contract covered 1,100 trees. . . · 

, 813 See pp. 96't? 98, supra . 

• 814 N e;v J ~s~y_ State Hir;h'lf)ay Detartment Annual Reports, 1930 and 1931, reports of the 
M,amtenance D1v1s10n.. · · · ·. · · , · . 

• . 815 New Jersey State Highway Department Annual Reports, 1933 to 1937, reports of the 
Maintenance Division. , . · · · . . . . 
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slopes, IB a common pra,L .. ,., ::ti,e ~rubs with long and fibroii, 
root systems . are also Jsed for .· the · same purpose; Further, land-
sca p~ trea~inent of roa1;ides prevents damage to . ro'ad shoulders, 
lowers mowing costs, an}. redu<:es reflection and road glare. . . 
, The 'sharp increase\i . landscaping work during the past four years· 
has beep. largely due to he increased mileage of _dual highways .built 
by the Constr,uction Divis' on and the gl:'eater .~mphasis placed upon this . 
type of .program. The eltire program has been · given impetus by the 
encouragement of r·o .. adsid improvement and l_and. scap~ development by 
the Federal Goyernment nder the Federal Aid. program. 816 . As more 
miles of dualiz~d highwa s are .laid down; and in 1the measure that the 
public· interest iri roadsid improvement continues to increase; the cost 
of landsca:pi~g work 'Yill become, greater with the passing df time.817 

The· landscaping ope ations of the Maintena4ce Divisio~ include 
the mowing, of over· 1,20 acres of. lawn areas, including all ,center 
islands\ multiple intersec ,ions and. traffic circles; the cultivat,ion an~. 
necessary maintenance of ~ver 100, acl'.es o,f plantiilg areas, together with 
tree trimming, tree, removrl and replacements on. nearly 1,700 miles of· 
State, highways. , j . . . ,, \ . . . 

. Mowing op~rati~ns c1m~ence duri~g AprH and oontinu~. through 
· October. Plantmg 1s done m the sprmg and fall,. depend.mg upon 
· :weather conditions. Aj s4hedule is made up in advance to cover the 

required replacements orr ~11 Federal Aid projects that have been ~om2 
pleted by the contractor, ·rter the expiration of the one-year guara~tee 
that has been included ( · the construction contract. These replace-

, men ts, together with var( s sha'.de tree and slope protecti<>n plantings, 
constitute the landscape 9perations for ,the planting seasons. Special 
projects of, a small naturf may be fo.cluded, depending upon various 
request from· garden club1,, municipalities, and the like. All projects 
must be , first approved ,Y Superintendent of Maintenance · and the 
Highway ~ngineer .. All pant material; fertilizers, grass seed, etc., are 

815a The $uperintenden~ of · •. aintenance ha~ pointed ottt that far . too much work is 
being done on an arbitrary 1¼. tqj 1 slope,' without due I consideration of the nature' of the 
soil involved. _This results in the. necessity of major repair work during the first year or 
two because of instability of the slbpes. . He also noted that too much. seeding is done when 
weather conditions ate unfavorablJ: As a consequence, the results · obtained are unsatisfac-
tory and ex. cessive m. ainte.nance ,costs are involved. in making good the ,deficien.cies. He urged 
greater use of ground cover plantiig, such as' honeysuckle; See, New Jersey State Highway 

· , De~artm,ent _Annual· Report, 1941! jreport of the· Maintemmce ~ivision. · .· .. . . · 
• 816 See.pp; 433 and 434, supra, fbr the 1% Federal Aid program. · · 

817 Cf., New Jersey St.ate High~y Departmen~ Annual Repo,rt, 1939; report of the Mai~-, 
· tenarice Di vision. · . · , ; 

I 
' I 
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bought through the State Purchasing Department. Rigid sp~i:fications 
are draw:ri. up .and it is required that all plant materials be inspected 
and sealed at the source.· . . . 

In a preliminary survey of new alignments, an" plant materials 
between curb lines 'suitable for salvage must l)e transplanted to pre-
determined locations or placed· in the Department's · salvage nursery at 
Fernwood for later use. Numerous residents' of New Jersey are inter-
tested in roadside. improvement to the extent that they permit I th'e 
Highway Departm~nt to dig various plant materials. from ,their prop· 
erties for use on highways in. their respective locallties. In both 
iilstan~es, savings t<;> the State· are consid~rable. 

The outstanding roadside iinprove:rp.ent project· on the State High- · 
way System is that on' Route 40, which route is ~own as ~he John 
Davison Rockef~ller Memorial Highway. Three years of intensive 1and- .· , . ,, , I 
scape operations have produced approximatelY' :fifteen miles of tree and 
shrub plantings,, extensive lawn areas, anq., rustic gua~d rail installa-
tions on a stream-lined cross section. This project has, be.en favorably 
commented on by ,experts and is the :finest example of roadside im-
provement in the State. , · · , . · . · ' 

New' Jersey is among the le~ding Stat~s in the scope and· emphasis . 
plac~d on ,roadside improvement, and ranks in the ;East with Oohnecti-' 
cut, New York, and Virginia in this aspect of highway work , 

" I ' 

Landscape foremen make the same sort of time and cost reports as 
other maintenance foremen.' i'he. Division does n:ot 0:0 landscaping 
work on institut~onal roads or grounds.818 

W'.P.A. Projects: 
' ' 

Maintenance projects. have been used for the purpose of providing 
work for the unemployed since the beginning .of the depression. Thus, 
in November of 1930 the Highway Commission directed that an organi-
zation be set up consisting of existing personnel and non-departmental 
employees, to ·handle unemployment reH()f. This resulted in a'program 
that required the services of almost 1,3'00 persons on the relief ,rolls. 819 

Unemployment relief 'on mainte11ance, projects continued under depart- ' 
mental auspices' for S()veral years, during which time, a \great 'amount 
of sewer and drain construction work was done,· guard rail replaced' 

. ..· '. . ----
, 818 However; planting work was done. on the .lands a4i~cent to the State Hou.se· Annex. 

1819 New iersey State Highway Department An~ual Report, 1930, ;eport of the '.Mainte-
nance,Division. 1 .· • • ' • • , 
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and signs erected. Per ons so · employed •were also used in clearing 
rights-of-way and in wid uing graded widt~s.820 

. , . I • 

With the setting u of the W.P.A~ Program under the W.P.A. • 
· Coordinator: in 1938, an opportunity pre~ented itself for carrying out_ 
various maiiitena~ce proJects using men frbm the unemployment rolls._.. 

. In all; there· were 112 mainte~ance projects put into operation during 
1938, representing a tot~l value of $3,942,268. '];'.he largest · of these, 
'Yere th~ two slab nfovi~g and widening projects on Rout.e 26 already 
mentioned. Good results were' .obtained; many of the projects being 
Carried out at a ·cost.coiparable to that obtai11ed· under other operat-
ing conditions .. There w~s a definite saving to the Department, and the 
Maintenance Division'w~s able to clean up many drainage conditions. 
requiri~g ~ttention. j 1 1 _ _ • 

;p'orty-nine · W.P.A. plojects-.: were put into. operation in 1:939, rep-
re~enting a total value of $3,090,316.1. 7 ... A -considerable amount of bitu-
minous concrete work w s · done on institutional roads, and light bitu-

, minous r~surfacing, on :fiv~ State highways where the old concrete pave-
ments had begun to disif tegrate. There. was. also .a large amount of 
guard rail construction iqade necessary because of deterioration. The 
1940 program involved 15 W.P.A. proje.cts. 1valued. at $2,094,279 and· 
marked. the . beginning Ol the falling-off of th(') program.· · TJe 1941 
W. P. A: program h~d a*· roject value of only $582,859.821 . 

· W,P.A. projects cons st of the so-called "Betterment" and "Insti-
tutio~al" projects. "Be tei'ment" projects, include .construction, . re' 
construction, repair, widling, right-of-way, drainage, and other similar 
work on the existing Sta e Highway: System. "Institutional" projects 
include worlt on the grou ds of State institutions. Projects are written 
up on re~ular proposal f1rms that must be signed by the S.tate lligh-
way Engineer.· Instead 1f the contract method used in· carrying out 
"Primary" projects,. main enance projec~s are done by "force account", 

I , 

. 820 The .1931 ,unemploym_ent r!lief n:i,ainte~ance 0program required the1. ser~ices of ~lmost 
2,900 men·and 125 extra outside tricks. The peak of employment was reached m March, 1932, 

.
when o.ver. 3,9. 00 m.· en .. w.· e.re .employ., ~nd. 190 extra outsi.de trucks. h.ired. Se. e, N<!w Jersey State . Highway Department Annual Re ,arts, 1931 .and_1932, reports of the Maintenance Division. 
Expenditures and commitments f r unemployment. relief amounted to $1,000,000 i.n each of 
these two years: , See Schedule 2, p. 187, supra. , ·~ . 

821 New Jersey State Highwa} Dep'artment Annual Rep.arts, 1938 to 1941, reports 9f -the 
_ Maintenance Division. · · · · · 
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'Yhere the W.P.A. personnel, supervised and directed by W.P.A. Super- · 
visors, operate the proposed project for the · State as sponsor. ThE: 
interests of the Pepartment are protected by the Division representa-
tives; The. sponsor's share is a direct contribution of materials, equip0 

ment and inachi}!ery, . d~livered ·to. the W:P.A. personnel for incorpora-
tion and use on the project. This accounts for the increase ·in main.te-
nance materials, particularly in 1938 and 1939, which the Maintenance 

' . - ' ' ....... 

Divisio.n provided for "Betterment" .and. "Institution~,!" projects. 
. ' . , I -"'. : , 

The Assistant Superintendent of Maintenance is responsible for 
setting up the "Betterment" projects and obtaining :the materials 
and equipment necessary to the work. 'The "I.nstitutional'' pr1ojects 
are worked up by the Supervisor of Institutional Roads and are re-
viewed by· the Assistant Superintendent 'of Maintenance. All ·projects -
require final approval of the ~up~rintendent of .Maintenance himself. 

The following :figures· shqw the S.tate's share· on W.P.A. projects 
carried out by the Maintenance ,Division from the time. the program 
was instituted in 1938 until the end of 1941.822 

,Maintenance Divisii:m W. P. A.. Projects-Sponsor's Share, 1938-1941 

Year 
Total Expenditures'to Balance of 

sp,onsor's funds ' Decemb~r 31 commitments 

1938.,; ...... ,. $U97po3.85 $1,093,246.60 $103;757.25 

1939 .......... 902p91.96 395,043.46'. . 507,948.50 

1940 .. · ....... ,. 1,367,811.86 675,403.99 692,407.87 

1941. ......... 692,407:87 461,047.04 231,360.83 

Although the balance. of the W.P.A. program at the close of 1939 
amou~ted• to·· over $1,400,000, and to over ·$1,000,000 in 19,40, only 

.•· $153,162.85 was available at the end of 19141. ~one of this money is 
for use on maintenance projects.. These :figures indicate the· rapid 

· falling off of the W.P.A. program. 

' · s22New Jersey Stat/Highway Departm~nt Annual Reppris, 1938·to 1941, Auditing and 
Accounting Bureau reports: · . , 1 
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. . I . , . 
. The following sta!tistics ·show the . Federal . and State shares on 

proJects completed ~di projects operating a~ of the end of each year :82H · . . , , . ·I . . , . ~ . . 

· Maintenance Di ision. W . . , P. A. Proje~ts Completed and· ' 

Year 

I Betterment .... ; . 1 · • 
1938. 

Institutional ..... J 
;I 

1939 . ·. .. . ... I, 
· Betterment ...... : 

1 
.. 

Institutional ...... 
1
• 

1940 1

1 

. Bett_er~ent ....... r . 
\ 19::shtu~10µal ," ..... r 

· Betterment · .... ,. .. 
Institutiona( ; ..... 

Operating, 1938-1941 

Cqmpleted 
.. Federal State 

. Operating ,, 
· F ederal1 State 

$ 959,485 $32~,008 $1,537',943 $742,795 
62,741 51,883 94,502 80,404 

1,926,298 
70,955 

895,845 
83;944 

920,405 
/ 84,427 

229,19J 
72,677 

2,658,391. 501,774 
2,322,560 I 139;146 

2,709,083 403,793 
2,517,849 127,396 

388i078 . 128,181 2,846,860 654,133 
48,359 1)08,448 .· 79,037 , 1,409,107 

Snow Removal: ~· .,. . · 
i . The details oethe . rgalrization; and some of the work connected 
with the snow removal •

1 

were described in Chapter II. 824 The entire 
·p~ogra. m .. · is in ch.ar. ge · oftt. he Assistant Superv.

1
isor. of .. Maintenance., : . 

· · As soon as ;the ann al program has been set up m the late Fall, a· 
mimeographed copy of t. e regul~tions governing snow removal activi-
ties for ~he seaso11. is seJt to each· contractor.• Th~r.e are sep_arate regu-
1,ations for contractors u~ing departmental trucks 1and those using non-
departmental equipment. . These regulations are divided i~tq five distinct 
classifications : (a) gene al instructions, i:riclµging permissible charges, 
(b) the contractor's dail labor report,, ( cj his daily equipment report, 
( d) rendition of bills, a d (e) . payrolls. . Each of. these is covered. in 

• detail, the instructions f r the last three categories being furthe:i;- sup· 
, plemented by illustrated forms. 

82Bfbid., r~ports of the w.r 1 .. Coordinator. 
· 824 See pp.102 to 104, fUPra. .. . · ' · • 

, ' ' > I, 
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The general instructions stat; the snow section :1ssigned . to the 
· · particular contractor and the number of trucks, if any, to be furnished 

· by · him. . The permissible charges are set out\ clearly and iµ detaU. 
These changes .are in line with what ~hould reasonably be paid for 'York 

/ of this type, especially in view of the fact that the contractor 1must 
be ready at. all times and never knows whether he will be called upon 
to do muc;h or little work during ,the winter~ Waiting tim~, or the 
period elapsing between the time the contractor has been instructed 

. by the main 1 office to stahd' by after completing the assembling of hit, .· 
.· forces, and the time he iS authorized to begin"plowing; is allowed at a 
' reduced rate. · An extra fifteen per 'cent. is allowed on the cost of hand' 

shovelers,· workpien's compensatio:n 1 and ·employer's liability, insurance 
• (not including insurance ,covering truck crews), and sundry purchases,t . 
including food fhr :men (when allowed) and miscellaneous items.· •Time 

I and ,one:half' is allowed for ·,work done by fore~e'q.. ·and· 'ordinary labor 
on Sun.days and certain holidays. · 

·· The contractors,must file· daily time reports dovering all employees 
on the job, including the superintendent. a:i;id, when their employment,. 
was authorized beforehand by the Trenton, office, timekeeper and pay~ 
master,, foreman ,anq. ordinary labor (hand shovelers). These reports · 
set out the number, length; and beginning and end of the I section, the 
snow station (garage), and the date andhour of notification received 
from the main office to report for operations. It a:lso sets out the rate, 
time and amount due for 'eac~ ~a,n. Rep.arts are signed by the con-
tractor's superintendent. 

' ' \ ' ' 

. The contr~ctor must .. file a similar p,aily, report covering equiprri¢nt 
used,, with a statement of the location .of any bad drifts encountered, · . 

, equipment trouble, ~nd when the road was opened to traffic. 
1 Bills mU:st be :tendered in duplicate promptly after, the completion 

· of each snow removal and in accordance with the sample form accom~ 
panying the mimeographed regulations. Bills include. charges for labor 
· (in accorda~ce' with an accompanying payroll), supe~intendent, and 
timekeeper and paymaster; workmen's compensation· and employer's 
liability on the labor payroll; equipment; the,• ballasting of trucks, 
removal of ballast, arid attaching and detaching. of snow plows, at the 
regular rate; and sundry purchases .. • AU receipts covering these pur-
chases must be attached. Contractors mµst support their charges for 
those employed on the job by a payroli, properly made out in the :tnan-1 
ner indicated in the regulations. · · · "· · 
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The regulations s nt to contractors using trucks provip.ed by the 
Department include co plete 1directions covering the operation, of .this 
equipment as well as tle purchase of gasoline and fuel. Where.ver po!:l-
sible, , fuel is to be obiained. from statiop.s operated by a designated 
oH company with whofu the Depar,tment has an agreement, or agents 
?peratin~. its stati~ns._ 1

1 Truck ~rivers _and equipm~nt operators' _o~tain-
' mg gasoline and 011 s1~n a delivery shp for each purchase1 retammg a 

duplic. at. e.· copy .. · .· T. he. s. e.~dup.lic.· a. te. · slip. s. are·.·. sen·t. in·. by the .co. n. tra. ct. or at , the completion of each! snow removal, together with a regular report 
' form showing,. with re pect to each purchase, the date, delivery ticket 
• num'ber, station• numb r, miinbel'. of truck or equipment, quantity of 

gasoline or ,oil purchast~, and m,iscellaneous purchases. Where fuel is 
.. obtained ~rorn stations fther.than·those me~tion:d, payment.is.made: in 

~he :fir_st 1~stanc: by ... t.fe contra·~.t.· o. r, who 1s .r· e1.m~u. rsed afte~ se. ndmg .. . m an 1tem1zed bill, pro erly receipted. · · · · 
. , . . 

' ' ., \ ' 

. · Contractors usingt• State equipment include in their daily time 
reports a statement sho ing the operating time of these truc]{s, the loca-
tion of bad drifts,' equip .... 1ent trouble, and the time the road was opened 
to traffic. ·. · , · . · . 

\ ' ' 

· The Division forem~n, who are the DeJ>artment r~p1resentatives on 
sn~w :removal jops h3:nd~ed by outside contractor~, must make complete· 

.. daily . reports. .11. , , . .. .• . 
· · The Division Audit r checks the variqus daily r~ports, and audits 

. the contractors:' bills.·· fter being approved by the Superintendent of 
Maintenance, the bills bass to the Auditing 'and Accounting Bureau' 
and are chargeq: againstl/the funds set.up for ,snow removal. The Cost 

, Accountant keeps R rec1rd' of costs on each snow. section. . . . . . . 

· The annual cost 01 the snow removal program depends en. tirely 
' ' 

; :upon the weather.·•· A inter t)lat has seve_ra, large snqw sto,rms will 
increase the total cost. In recent years, l~rge S'\lmS have been spent 
in cont.rollin .. g ic'e _co.ndi].·onS.. Th.ese seem to. be i.ncreasing from year_ 
to year. · The upward trend in temperatures has brought , freezing, 

,· \ ' , ' ' , I ' 

rain_s, rather tlian sn storms'. Moreover, the increased use of 
balloon tires on heavy buses, and trucks tends to pack snow as fast 
as it falls, causing an it: formation. Slippery roads have made neces-
sary a greater use of brasives, like cinders, and increased the cost 
of cleaning the paveme ts. Th~ public insists that the roads I be safe 

: I . . . 

I 
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for travel and is .. quick to complain if slippery :conditions are· riot 
corrected or snow removed w~th · all possible, speed. 825 

I 'l;he following' re~ord shows the 'mileage and cost of ,the: snow re-
m:oval program for the past five years :826 · 

Maintenance Division Snow Removal Pro~ram, 1937-1941 

1936-1937 ................. . 
1937-1938 ............ ; . '. ... . 

,, 1938-1939 ....... • ....•...... '• 
' . . . . I . . 

1939~1940 ......... / ..... '• .. · 
1940-1941 ......... ' ....... . 

Snow 
program mileage 

1572.271 
159d.157 
1593.107' 
1601.963 

· 1607.261 
. " 

Cost 

$165,001.43 . 
294,407.51 
436,123.43 
665,724.21 
835,254.68 

The early ye_ars of this p,eriod were feiitu~ed by ~nusually mild winters. 
The 1941 snow program is the largest and costliest on record. 

·, 
Costs c_ould be reduc~d materially if the Department· were to buy 

the additional snow fence which it needs. The practical· val_'U.e of fenc-
ing , the roads_;particularly the, heavily travelled highways_;has 
clearly been demonstrated during the severe storms of recent· years. 
Fences keep the snow from drifting, thus cutting down. the amount of 
snow re;i;noval work required. Due to. an inadequate quantity of. fence, 
making it impossible to erect a sufficient length at many important 

· points, drifts have formed around _the .ends of fences. _The result has · 
been :interference with traffic and increasing difficulties · in 'removing 
the. snow. Heavy drifts caU for the use of the heavier type of equip-
ment and sometimes require a resor{ to _hand labor. 827 .· . 

Attention haS: been ·called to the fact that the Maintenance Division 
is still comp~lled to. use heavy trucks dating back to the ¥rst World 
War.· . These are totally inadequate for the task. If they were replaced 
ahq a certain amount of additional ,modern equipment purchased, as 

1 , indicated above, 1real economie~ could be effected. · The Division would 

-825 New J~rsey State Highway DeJmrtment Annual. Report, 1939, report of the Main-
tenance Division. ' . 

. . 826 New Jersey State Highway De;artment Annual Rep;ns, 1937 to 1941, reports/of the 
'Maintenance Division and A,uditing and Accounting Bureau; · • 

. ~27 New Jersey Statd Highway Depcirtment Annual Repo~t, 1940, report of the Mainte-
nance Division. . ' , . . • · . 
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not have to rent as, mu h equipment as it does now: Mo.dern equipmen:t. 
could · do the· job . f~ste and better. Few'er men . would be required, . 

· The Department has pr . cticed_ false economy in: trying 1to carry on som:e . 
. of its snow removal op rati.ons. under present day conditions with 1917 
iirIDY trucks. , . . ; · · · •"j. ·. • · · · 

. . • The need for mode n equipment 'and additional snow fence is' par-
ticularly important in. iew of the ·war effort. The· roads must be kept 
clear,. even under the .. ost adverse -~onditions, so.·that vehicles ·servic-. · 
ing . defense, industries s well as those used · by our armed: forces may 

: move over 'the highwa rapidly;828 · · 
. . . \ . 

Properj:y Damage and erso~~l Injury R~po~s: . · 

:Maintenance forem n m,ust report '~11 · accidents . -~esulting itt dam-
age to :tiighway or :brid e structures, · or injuries to empioyees, at on~e. , 
'Regular for:µis are pro ded for the purpos,e. : ',, ' ·,' I , ' ' ' ' ' ' I ' 

{ ' , ', ' . ' ,' , ' ' ,· ' ' ' " ' ' ·. . 
In the case of~- v~ icular ·accident h~ppenfog on: a .Sta~e highway-

. or bridge, the report se s, out 'the Jocation of the accident, the descrip· 
. tion . of the vehicles inv lved~ the daniag.~ done. to the State . property, 
. persons injured ·and, the ature and extent of: their inJm;ies, medical. aid · . 
given, and the wit~esse .. , Another "form ·of report is used to rep~rt 
inarine' accid«mts. cau~ damage• to a bridge .. · ·These reports are sent 
to~the Division Auditor. r . . . 

' ' 

After the d~mage s been' ~epaired, the foreman serids in a'. cost 
statement descri~ing th •work done and sum~ari~ihg the costs ,for 
supervision, lab9r, equ:i ment arid _materials. The. Division Auditor· 
forwards the statement o the Auditing arid Accounting Bureau which .. 
sets the,a:mourit·up as a acCOJnt receivable 'and charges,the· Divb!ion 

.· with· the sum expended; • .. The responsible party is then billed. · If not · .. 
· paid within a month, . t e bili is .·referred to the Legal Division' for 
· collection. · - · · 

Reference , has I alr dy . b~en , made to the· mmiber . and .·total· of. 
accounts receivable arisi• gout of ·damage done torhighway struct~res;82~ · 

Most of them are tor ' · all amounts, and some are of many years 
standing. · There seems be no reason why these accounts cannot' be . I . . . . . . 

828 Ibid .. 
s29 ·see pp. 231 and 232, supra . 

\ ' 



collected or settled within the two-year period of limitations, or a 
judgme~t :recove;red. 1 

Where 'an employee is injured in the cmirse of his dutie~, his fo:i;-e- ·. 
:nian or immediate superior makes out a report ,on a regular form which 
is completed by the employee. This is sent to Worlunen's Compensation 
and Claims Olerl~.830 , The attending physician is then requested to fill, 
out a medical and surgical report form. If the injuty is non-compen°. · 
sable, a request, for a hill is made. of the physician and the Department . 
pays his fees. Where the time lost by the employee is compensable, a 

' regular report is made,to the Worlrn1en's Compensation Burea~,. a copy 
being kept for the files. :Where the i~jury was caused by an outside 
third party, the Division Auditor .notifies him that he will be held for 
medical expenses and compensation .paynients made. . Eventually a bill 

, is sent to him itemizing the. costs. When the employee returns to work, 
the Workmen's .. Compensation Bureau,1is duly notified as to the time; 
lost a~d .compensat~on paid . 

. The Division Auditor makes up compensation payrolls semi-
monthly, for permanent as well 'as temporary compensation cases. Both• 
types .of payrolls go to the ,Auditing and Accounting Bureau, but only 
the permanent· compensation payroll goes, to the Comptroller for pay-

. ment. Temporary compensation is paid, along with other labor pay-
.· rolls,. from the Department's Labor Payroll Fund. . The Division keeps .. 
an individual record o.f payments made to each injured employee. . 
. \ 

, Expen,e Accounts: 

'The procedure on expense accounts is the same in the case· of the 
mainten~nc~ personnel as for· other departmental · employees .and ls 
briefly described at · this point. · 

.· At the close of each year the Maintenance Division Auditor ·makes 
, up a. "request for authorization to incur reimbursable e:xpense". · This 
sets out for each employee e11titled to traveliµ.g expenses/ his name, 
home station, usual mode of transportation, duties requiring travel and 
the •estimated monthly cos,t .. The request is based on previous experi-
ence and is approved· by, the Superintendent of Maintenance, Highway · 

· En.gineer. and.Commissioner .. It then passes to the Governor for final 
approval. If any additions are made, a supplement11Lform is made out 

. sao See pp. 294 to 296, supra. 
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and approved ih the Jame manner. Reimbursable expenses ·include 
hotel charges, meals, t~~nsportation, and all other expenses, occur;ring 
_in the- line of duty ~i~hin. the boundaries of t~e S.tate,_ exclusive of 
attendance at conventio:p.s, conferences and meetmgs of hke character. .. . \. -I . . . 

Expense .accounts ~re ~ubmitted on a regular reimbursement in-
voice for.m and are aud{ed by the Division Auditor, approved by the 

, Assistant Superintenden · and Superintendent of 'Maintenance, as wel.1 
as by the Chief Auditor·. nd Accountant. . 

. Expense accom~ts aJe a~ittedly difficult to check ~p on· and con-
trol. N9 .attempt was mrde ~n the course of'~his. study to a~alyze the, 
number .of these account~ or the total amount mvolved. · It does appear, 
how~ver, that an · unu~u!

1
al numbe~ _·of employ~es · thr~mghout the· De-

partment have· been g1v,n the pr1v1lege, of · usmg their own cars and 
charging mileage at the \rates established for all -State employees. It 
would seem that. in som~/ cases sav,ings woµld be effected by requiring 
employees to_ use cheapef for~s of transportation, or by arranging to 
have certain em'ployees · ticked up. by others passing their home sta-
tions on the way to and ifrom work. ' · 

· Maintenance Costs: 
II . ' . 

A c9mprehensive s~mary_ of maintenance expenditures, on roads 
and bridges on the _sta~el

1 
Highw~y System is presented,. iri. ~chedule 8 

on page 479.831 Inst1tut10f.al roads and approaches are not mcluded,832 

nor are the amounts spen~ on work 9-one for• other Divisions, in which 
case reimbursements are pade. 1 • • , 

O~e feature of .this s4hedule that is. apparent at first glance is th~· 
iµcrease in the labor. pay1:-lrll from $604,732.93 in 1931 to $1.,172;163.02. 
This increase of $567,430 represents, within a few thousand dollars, 

, ' , ,. ' l r 

~·. - 8-31_E _ _l_ec_trical i~.stallations and ~~in~enance, the.mai~tefi;mcei re:pair and operation of elec-
trical bndge maclun!;!ry and the •oiperation of movable spah bridges were taken over by the 
newly created Electrical Division inj March 1936. See P. 11S, supra. · 

8~2 Expendi11?-res and commitmf~ts for· institutional ,roads and approaches since the start 
of th1.s program m • 1933 are : L . . 

Year A ·ount. . Year Amount. 
1933 $ 11~,916.08 1~38 $400,000 
1934 · ~,706.28 1939 .400,000 
1935 24~,247.45 1940 400,0J)O 
1936 171,130.19 , 1941 400,000 
1937 17 ,000.00 

See Schedule 2, p. lf, supra. 

I 

I 
)' 



Year 

Salaries 

Labor 

Outside Equipioont. 

Department Equip. 

Material 

Ma~tenance by 
Contra.ct 

.Miscellaneous 

1931 1932 1933 

NE\"l JERSEY ST~-cTE HIGHWAY DEPAR.T~'1ENT 
Maintenance Division 

Maintenance Expenditures on Roads and Bridges, 1931 - 1941 

1934 1935 1937 

479 
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Schedule 8 

i 

193!8 1939 1940 1941 
$ 316,549.58 $ 320,343.20 $ 278,899.10 $ 243,874.,20 $ 223,921.75 $ 243,221.!,.92 $ 294.,676.81 $ I 3011,87:~.14 $ 254,973.27$ 259,982.54$ 242,952.30 

604,732.93 702,105.79 561,186.36 664,095.66 699,884.99 799,858.85 1,040,983.46 1,191,687.30 1,237,190.01 1,279,928.25 1,172,163.02 

84,978.85 
i 327,299.82 222,134.60 381,932.14 360,171.12 
I 

10,312.10 27,909.39 

180,297.79 ]4,9,, 279 .. 97 291,550.66 

62,952.26 72,826.22 

306,823.72 

545.,250.25 481,956.50 435,6!14.28 240,083.07 591,74a.77 498,126.97 428,254.57 49i3oa.20 470,831.19 
I 497,855.39 51s,041.70 

:l 
22,036.32 2l,577-46 . i 101,412.20 

15$,528.21 163,490.35 188,~5.81 165,331.86 93,946.99 154,603.~ 14~,273.31 221,312.95 241,799.96 
i ....,,.....,..,,.,,,~~~ " 

Total Maintenance· $1,909,509.55 $1,840,123.66 $1,745,141.11 $1$663.600.90 $1,975,599.88 $2,027,133.72 $2,330,806.68 $2,LibJi,832.86 $2,631,537.15 .. $2..-,"""'7"""12..-,"""'5:-,063=-."""4.,,..s $2,470,175.66 
· of Roads & Brs. "' [ 

Snow Removal 87,491.60 99,418.37 162,473.90 ~7,135.75 512,636.35 497,463.47 165,001.43 j91 ,407.51 436,123.43 665,724.21 835,254.68 

Electrical 20,939.37 42,502.13 118,680.10 145.,91"2.23 127,314.95 0 0 0 0 0 0 

$2,017,946.52 $1,982,043.55 $2,026,295.11 $2,256,64.BoBB $2,615.551.iB $2,524.597.19 t2,495,SoS.ii , ,24.0.37 $3,067,666.58 $3,378,287.0) 13,305,430.34 
I I 

conmdtme'nts 270,727.75 94,981.20• 168,581.20 54,047 .. 17 159,467 .01• 121,1.iU,..87 ~,492.98 25t,40~ .• 13 343,704.81 105, 748.46• 7,514.94 
1\ 

TgTAL 
14:: 

! 
$2,288,668.27 $1,887,062.36 $2,194,876.31 $2,310,696.05 $2,456,084.17 $2,646,042.06 $2,51+0,301.09 $3,01q,6ll4.50 $3,411,365.39 $3,272,539.23 $3,312,945.28 

•Credit 
. Source, New Jersj State Highway Department· 

. I 

I 
I 
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the increase in . the cos · of maintaining the State roads and bridges, 
Reference is made to .thf chart of hourly basis employees in .the Main-

. tenance Division on pagf 239 and the discussiqn of the incre~se in the 
number of these men olpages 237 and ~38. · · 

· , . .An averp,ge of ,866 . ·•· ore · hourly basis· employees we;re · employed i~i · 
, maintenance work in 1m40 than, in 1931. · The first reduction in' the 

nµmber of the~e men an:~ their total payroll hi nine years.occurred in 
1941~ the ?ear of the Governor's highway investigation. · · : . .. . 

Part of the increase\ in labor costs and in the annual maintenance 
t~tals. generaliy, may be rx.plained by the. increase in landscaping .wo~k. 

, The greater attention giyen. to icy roads and the erection· and removal 
of snow fences may alsr·· account for some of the increased expendi-
tures. . ·. , · .· 

· One reason advance~ for these greater maintenance costs is the 
fact that many roads hate ·been dualizedor widened, and although the . 
. mileage· of these . roads blas not increased, the number ~f square yards. 
requiring maintenance iilas. Ju.st how much weight .can be given t<;> 
this. ar. g. umen.t is doubtf*l. It wou.l.d se. em that t .. he improvements in 
question; all made durirg the. past few years, would, if anything, 
r,~duce the amount 0. f malntenance wpr1~, p. articularly as . regard_s drai_ns, 
ditch. es and unpav. ed s.h~\J.l. ders.. . Thi. .s 1s born. e out by a. cons.,1dera~1.on·. 
of the costs for Rout~ . ~6, dualized in the period from 1'9135 · to 1939. 
Mainten~nce costs per m1le in 1934 were $1,450.25. The costS, for 1940 
were $1,~4:8.91, and ~n l 41, $1,244.30.888 · ' 

· Giving full weight ·· o those factors which mig:b.t reasonably be ' · 
expected to increase mai ; teJ?.ance costs . in· the '1931-1,941 period, a· con-
siderable amount of the increase must .be put down to the fact that 
~en were hired when the e was no real need for them. The rise in the 
number· of • hourly basis laborers employed at primary and election 
time, as shown . by1 the chart referred to, points to one of th~ main 
reasons for the in,c~ease. a!144 . · . .· ... • . . . · • ·• . . . · · • · 

888 So,urce:' N~. Jersey Sta,te Hi[Jhway Department f1.nmual Reports, 193~, 1940 and 1941, 
reports of t!i,e Auditmg andAcco. ntmg Bureau. The mileage was the sai:ne m all years, 

: • 884lmmediateiy aft~r .he too~ office, the Highway Commissioner .held conferem:es with 
maintenance foremen and supervi~ors in order to r::iise the1efficiency of the labor forces: Min-
utes of Meetings.of the State Hiu,hway Commissioner, minutes of May 14 and May 21, 1935. 
He also institute~ a rating systerh,j calling attention to the fact.that laborers working for con-
tractors were domg. more work for less pay, and that foremen would be held accountable for 
their men. INd,, min1:tes of June 4, 1935, At thi~ latter meeting he announced the appointi;nent 
of five Special Investigators, who I reported to him on the work done by the men in the field. 
The subsequent performance of t~e. Commissifner ran directly counter to t~e purpose of. this. 
announced program, as brought ou m the. hearings held by the Governor's Highway Exammet. 
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' One should not lose sight of the fact that· during the period · from 
1938 to 1940, ,vhen 'there was a marked .increase in labor costs. and in 

. the totalJniaintenance figures, the Division had the benefit of an exten-
sive program of W.P.A. "Betterment" projects. These projects not only 
resulted in extensive .savings, but also accomplished; a great deal of 
maintenance work which would have hacl to "be c.arried out by the regu-
lar forces. ~he cost figures in Schedule 8 do not, ~her~f ore, tell the 
whole story. Without W.P.A. the rise in cost ,would probably have been 

·much more. 
The follo;ing figures show the ~ileages of, State highways .under . 

maintenance' as of the end of each year. 'The first column sets, qut the 
actual mileage of the routes. The figures in 'the second column include 
extra mileages represented by parallel highways; elevated highways, 
the high level viaduct, by-passes, dual highways, ramps, widened con-, 

' ' ' . crete highways, etc: The mileage. for concrete pavements has been set 
out separately :835 · 

State' Highway Mileage under Maintenance, 1931-1941 

Maintenance mileage Concrete , 
Year I . II mileage 

1931, ......... ; ........ 1314.07:2 1372.926, 1026.074 
1932 ...... · ........... 1395.338 1452.7~0 HL5.096 
1933, ... • ..... :.: ...... 1470.573 '1528.812 1164.377 
1934 .................. 1506.433 1565.254, 1199.437 
1935 .... · .... ,. : ....... 1561.698 1637:326 1266.044 
1936 ....... · ...... , .... 1549.813 1617.472 1282.785 
1937. ,· ........... •,. : . 1588.;350 1660.894 1335.983 
1938. • • • •·• ,', • • • • • •.• ', 1 1608.342 · 1679.431 · 1344.900 
1939 ...... • .... , ...... ·. '1630.987 1700.083 1362.022 
1940 ................. 1620.282 1690.743 1348.231 
1941 ....... ••'• .· .... , .. 16:28.245 . 1714.045 1366.323 

There is relatively little uniinproyed road unde:r maintena:µce. 
· Gravel\ brick; earth and asphalt block roads, and new rigJ;tt-of-way total 
less than 85 miles. The highways are chiefly of concrete, and many 
of them are relatively new. These roads require a minimum of main-
tenance except for ditches, drains, unimproved shoulders and guard rail. 

' ' 

'· • 835 New 'Jer,srY. State Highway Department A~nuai R;eports; J,931 _to. 1941, reports of the 
Mamtenance D1v1S1on, Tables I and IL , · , · . · 
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As the systerii. grows · der the problem Qf Dig.intenance. :will assume 
increasing ,il:9portarice. xtraordinary' repairs,...:_the :r~surfacing, rebuild-
ing and heavy p~tching of the m.ain paveinent,.'the_ rebuilding of paved 
shoulders . and drains, ew ditching, -an4 the :replacing of guard . rail.JI 
and fences-will be a uch gr.eater problen;l than today: ' ' ' 
_. -Future plans must ake carefql account of the expanded pr~gram 
t}lat lies ,ahead; -particul :rly in developing a· coordinated field organiza- .. .· 
tfon such as has ~en, su gest~ heretofore'. 836 . , . . · 

An analysis of mai . riance expenditµres-for. the roads . on ~he main 
system indicates that th average costs are _well in line with what one 
might expect in view of the volume of tl'affic, weather, labor and mate-
rial costs,.and the geogr phy of the system. ·.'Th~ condition of the roads 
is good and every effort is. being made to keep them safe a:r;id open for · 

'. traffic. The snow remo al and ice pr~gram is i especially . well organ-
ized, landscape work is_ ow bi. full stride, and the regular maintenance 
-programs , are set up so as to protect the, large investment made -by 
the State. ' · 

, '.The following ·sched le Js' taken from the annual analysis of road : 
maintenance ~osts. by ro te, 'type of pavement and class of work, made , 
by th~ Auditing 'and. Ac ounting Bureau. -'in making up the averag~. 
costs, only those sectfon of highways are inclu!ied which were .' under 

-_maintena~ce during'th~ year:837 . . . . 
/ 

State l\Jain tenance Costs,· .1931~1941 . . ' ·.' .' . 

· Costpermile-

Mil~ag,e 
Cost per mile • (concrete. · 

Year (all pavements) ·. pavement) __ 

I 

1931. ,' ...... _. ......... ; i,255.044 $1,740.05 · $1;535.86 
1932 •...... -..... · ... 1;335.092 '1;259.93 1,228.35 
1933 ....... "'" .· ... : 1,450.680 927.32 808.73 
1934 •... · .. •·•·· ....... ·, ... l,470.715 •-•··827.03 785.05 
193$.-.... :· ......... ·, .. . · 1,548.777. 1,020.70 811.09 
1936 .......... ; ... , : 'i,556.322- 967;80 '856.71 
1937 .... ; .•. : .c; •• ,', 1,599;794 1,120.56, -l,069.46 

l , : 

1938 .......... -...... 1,615.060 1,225.94 _· ,l,178;70 
1939.;. '. ••.. ; .•. -•... 1,631.793 l,240:74 .·'l,232.85 

-1940 ... ·-·. ··• ... ·., .... ,, l,66d.016 1,195.67 1,147.55 
1,1_16.08 ' ·. ·: 1,139.39 ) 1941. .... :· ..... ~.;. , 1,666.043 ' 

·il3o Seep. 161, supra. 
. ssr New Jersey State Highw :Y Department' Annual Reports, 1~31 to 194:/., reports of the 

Auditing and; Accountin1t1Burea • _ · , · : _ : _ · . . · _ . 

) ' 

) 

\ 
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· It is to be noted that the aver~ge cost per mile for maintaining con~ -
crete ·•pavements. has at last caught .up with and passed tne average for · 

: all pavement, types. - Decreas'es have been registered i~- average costs --
- for the second year, in· succession -after a tj_se, con,tinuing -9ver . severa,1:, _. --
years: , 

-It sh~uld _ be mentioned, incidentaVy, _ that ~alculatirig maintenap.ce. 
costs ,on· the basis of mileage is no longer- a proper or an·· accurate 
method. The system ulider maintenance· -should be' reduced to square 
yards if cost figur_eS ai'e to be exact ~d -a,ppropriate -for ·comparison· 
p-urposes. -

_ There. can be no. doubt that if the :labor- cost problem• mentioned_ 
above were solved -by the .'elimination of political and personal consid; 
erations in the employment_ oi maintenance laborers; further decreases 
in, costs. could be effecte,d. _ Every effort should.- b~ i:p.ade to improve the 

- efficiency of the labor· forces,_ One way; 'perhaps~ would be to follow 
out a suggestion made in the Abell Committee report,-to analyze the 
cost on various -~perations comprised in maintenance work-. and, par-· 

·.tfoularly, to: compare these costs between varfous' parts of the_ -State. 
"Tlies~ would be ;of vaiue in bringing to the attention of · all units- of 

. the organization· the rp_ethods which_ are, -produciitg the. gre_atest per- _ 
formance, a:nd so promote a competitive effort by all units to increase 
their performance."888 · · ; • 

- -A reorganization of the ' field forces Qf the whole Department, 'a ' 
- · carefully ,managed · rating system' for laborers; the encouragement of- . 

· better performance by.- basing promotions o'n merit rather- than on· in:flu- -, 
ence, will d_o nnich to improve the- quality and amo~t of ·maintenance 
work and keep costs at a minimum. ' - · · :· · · · ', · -

,', 

\' 

~88 Natjonai ~µstitute -0£-'Public Ad~inistration rep~_tt, op. -c#., p. '301. 
\ - - , ·' 
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ST A TE ID PROJECTS DIVISIO~sag 

New Jersey has pr vided grants-in'.aid for cdmity and· municipal 
~road improvement for ·. lf a centµry.840 Stttrt~g with a modest con-
tribution of $75,000 th . State' Aid program riow '£alls just short of 
$10,000,000 annually. n 1941 grants- to counties and municipalities 

· for road purposes amou ted to. practically one-third of all the expendi- · 
r , ., . . , . , > . _ .. , . • 1 

tures and commitments administered by the Highway Department. 841 

' ' ' • I ' 

. The •histo~y of, this . reatly .' expanded program of State Aid is the 
~istory of much / of the_ 'tgood r?ads. m?ve~ent" , th,roughi:mt the_ nation 
m · the past forty · to fifty years. . Local . governments, and particularly 

. the rural areas, have neirer been without influence in legislative halls. · · 
Thepower of _their ro~d 1obby;has '6ecom~ increasingly evident since the ·. 
World War .. Any bill wlfch might conceivably affect State Aid unfavor-
ably is sure to draw ~ts 'mmediate fire. 

' I The State. Legislatur has increased the funds available to counties , 
f, ,J l ' ' , , .. 

and municipalities for ro d purposes anq broadernid the State Aid pro-
g:ram. again and again'. . ut it has failed to reexamine the. b11sis of that 
program in its relation t the highway .policies ami needs of the State 
as a whole. The heed for such a comprehensivereexamination has been1 

suggested ·on many occasi ns.842 . Sc;ant attention was given al).y of these 
· · recommendations. This ·vbry important stlbject will be consjdered after 

the work of the Projects· .ivision has been di'scussed. · · 
, ,J • • ' -! • . ' , • ,, 

. The ent,ire program f State Aiq to counties (Motor Vehicle Aid, 
. or MV A}, and to munici al~ties ( Township and Borough Aid; or T & 
, BA) is carried out under. the direction. of'the Supervisor of State Aid 
Projects and his staff. 1 A' great deal of the work of the Projects Divi- · 
sion centers .in the review of appiications, surveys, plans, specifications, 

• ..•• 8 ~9See pp, 107 to' 112, supra, for the organization and duties of the' State ·Aid Projects 
• D1v1s1on. . · • · . , · 

< 
. 8411 See Schedule 2,:P. 187, sup a. . ·· , ' . · •. · · ' 

. 842_ See, partic,ularly,. National \1n?ti~ute. of .,Public Administrati~n report,'.· 0 p, cit., pp. 312 
and 313; Princeton Survey report, .pp. cit.;,Pp, 205 to 209; New Jersey State Highway Depart-
ment Annual Report, 1929, report d>f the Projects Division; Report of the State Highway En-
gineer to the New J ef'.sey State Hi'ghway Commission, oP. cit., i~ which a secondary system 
was recommended (1926). .. . · . , ·_.· . ' . : ' .· · · . ·. · 
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· , contracts· ~nd e~timates'for payment.made by the 1agencies who ~re the 
.• benefici~ries ' of the State. Aid program. All office : staff of twenty is . 

responsible for the great vol11me' of paper.· work involved. Thirteen '· 
Traveling Inspectors; 56 Highwa;y, lnspectors; 35 Junior Inspectors, and 
'two: .others-a total of 106-make. up ihe staff wh;i'.Gh supervises and' 
inspects 'opera~ions in.the ;fi.eld in order to determine whether State Aid 
projects are being _·carried out in accordance with Department standards. .., 

1 ·• ' I \ • ' ;,/. • I . I •, • {,·· • • 

No ·funds ·may be expended for State ·Aid to counties' and _munici-
.. · palities unless the roads constructed ,therewith · conforin. to' standards 

prescribed by the Department, and the cou:µty or municipality has first , 
.. eutered,into an agreement with the Department that the road will b_e 

· __ '· kept in repair -by patrol or, such other m_ethod as s_hall'. be adopted by.·· 
· the Highway 09mmissione_ r. 848 · ,· · · · · 

' I 

AU expenditures of State Aid fµnds for I the, improye~ent; main~. 
. . I . ' . 

tenance or repair of highways, or for the puilding, maintenance or repair 
of bridges, must 'be ·in accordance with annual worli: program prepared 

' '. ·by the gover:riing 'bodies of the several. cou:i;iti~s and. mµnicipalities, filed ' 
with and approved py ',the 1 Comn;iission.er. These work programs ~re 
submitted on blanks provided by th.e J?epartm~nt an4 inust · differentiate' 

1 . between State Aid for highway constr~ction:, highway mainten!i,nce1 

. brip.ge construction. and pridge maint~-ance.844 , · · 
. ' . . . . . . 

The Commi-ssioh~r -h,as tp.~ power to fix the date oil or before which 
couri.ties'and ri::rqniGipalit~es shall •file their 'annuai work programs'. How-

' ever; amendments may be filed and ~pproyed at any, time ·iii the, case.· ' 
. · of emergencies; , • I»;ior to approving the prt>grams and extending I S.tate 

.. . . ... ' . . '. ' ·\. ' 
. Aid to the projects included therein, the Conimissioner may hold hear-
. '. _ings O,with .the governing bodies of the counties and mu:qicipalitie~ con- I 
·_ 1_cerned, with' a,view to rec~munendin.g ~uch additions_ to, removals from . 

·or changes inthe prograII1·s as will best.enabie these 'age~cies to.develop.· 
the highways under their jU:risdiGtion in cooperation and coor\:unation .' 
with the State Highway System ,as· well as with _each other. The Odin~· 
missioner is empowered to. deny. State Aid to -any project which in his 
jud~ent does riot coin ply with· this requirement.845 ' '- . •.. ·, ' . . , . 

. 843 R. S. 27:13-1. 
844 R; s. 27 :13~2. 
845 i.· S.' 27: 13-3. 

I" 

l 

) \. 
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Stat.e Aid to C6unties: 
. The . amount of St te Aid . to'. counties ( MV .A) lhas increased over 

the years untiJJ it now otals $6,735,000 annually. . . . ·· 
' The ~917 act e~tabli~hing a State Highway Departmenfand defining 

its powers 'and duties p, ovided that an amount equal to the State road 
tax then in effect shonl be expended for the extension and construc-
. tion of Statehigh:ways. "The 1~emaihder of State funds (the State Road 
Fund) may be expende for State Aid tp counties and mt1nicipalities, 
as. provided by law, iµ he improvJment of roads, in· mainte:µance and 
repair of improved road and in the building and repair of bridges and· 

' culverts * . * * as the S ate Highway Commission shall direct and ap-
, prove * * * .''846 ; This w s the begi;nning of tp.e MV A program of our 
times.8 "'7 

It is to be noted tha the amount of State Aid to be distributed was 
left enti~ely to the discr tion of the State Highway ·Commissioil.848 It 
was under no. obligation to give the coµnties any road"aid whatsoever, 
but it did. This conti lied to be the situation dowµ to 1933, when 
the act amending the 1 31 _Budget Act was passe·d. , It provided for 
various mandatory de ·cations from the State\ Highway Fund,849 

- ' ' ,) 

among which was the f llowing: · 

" ( d-2) State aid projects which . shall include * * · * * * 
. . · First: Six niillfon · dollars ($6,000,000) · for · the construc-

t,1011, reconstructiln, maintenance anQ._ repair, operation, polic-
ing and lighting · f county roads and bridges, and for the p~y-
ment .of pr .. in. cipal or inte. res.t of. oblig. atio. ns h. ~reto. fo.re incm:red 
for any, of such p rposes, and for the extens10n of the county 
highwa;y: system u der th.e foUowing formula : . · , . 

Percentage . of population of each county to .. the to4t,l 
population . of· th State, according to the last Federal census; · 

-·--- j . . . . . 

84 6 P. L. 1917; c. 1S, ·s. 13. ' 
, 847 The Permanent Imp;ove ent R~ad Act of 1891, as ali:ea~y noted, provided $75,000 for 

State Aid, the sum not .to exceed one-third the cost of the improvements. After se;veral revi-
sions of the act (P. L. 189S, p. 4£4; P. L. 1903, p. 145, and P. L"; 1905, p. 94) the amount of 

. St.ate J\id. had· reach. ed $400,000.1nually,. The a·.ct of l. 9. 12 (P'. L. 1912 .. , .c .. 395,. s . .. 2). increa.sed · t.he sun:i to. $500,000. · · • ,; · . · 
· 848 The point was made in th course of the Al;>ell Commission hearings that in distributing 

$2,800,000 ofc MV A funds annual y, the Highway Commission was spending funds that could 
otherwise be used on the 'State system. In so doing it was setting back, pro ~anto, the develop-
ment of the primary system. Min tes of the Abell Commission, op. cit., minutes of September 
8, 1930, pp .. 21 and 34. · '· · · · · 

849 'See p. 196, supr(J. 
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Percentage of each county . road mileage as against total 
county road mileage in the State; 

Percentage of 'each county in area as against total area 
in the State. * * * * · *."850 

The area-population-i;oad mileage' formula was laid down in 19·24 
by the State Highway Commission ,on the recommendation of the High-
way Engineer. It had no legal sanction .until the 1933 Legislature 
enacted the formula into law.851 Metropolitan counties have been criti-
cal of this basis of apportionment. Their claim is that they do not 
receive back an amount anywhere near the sums paid by residents in 
motor vehicle fees. They argue that rural counties have been favored 
at the expense of the urban areas. The equity of the formula continues 
to be a moot point which the Legislature has carefully avoided. 

The history of county aid up to the time of the 1933 act is indi0 

cated by the following figures :852 

State Aid to Counties, 1922~1933 

Year Amount 

1922 ...................... $2,100,000 
1923..................... 2,500,000 
1924..................... 2,600,000 
19~5 .................. , . 2,600;000 
1926 .•. '............ .. . . . • . 2,700,000 
1927 .... ·......... . . . . . . . . · 2,800,000 
1928..................... 2,800,000 
1929. .. . . . .. . .. . . . . .. .. . . 2,800,000 
1930 ..... ' .. : .. .. . . . . . . . . . 2,800,000 
1931..................... 4,000,000 
1932..................... 4,000,000 

. 1933 .......... .'.......... 4,000,000 

C o·unty road mileage 

2743 
2743· 
295'1 
3029 
3205 
3340 
3486 
3646 
3789 
,3922 
4078 
4279 

850 P. L. 1933, c. 193, s. 1, amending P. L.1931, c. 142, s. 18. R. S. 52:22-20(d). 
851 New Jersey.State Highway Department Annual R~port, 1933, report of the Projects 

Division. The formula was obviously modeled after that found in the 1916 Federal Aid Road 
Act (39 Stat. 355). · 

852 Minutes of the Abell Commission, op. cit., minutes of September 8, 1930, p. 18, and 
New Jersey Siate Highway Department Annual Report, 1930, report of the Projects Division. 
County road mileage source: Projects Division. ' 
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· These · figures do not include an additional · $735,000 per year made 
available under the 1.. 30 act about to be mentioned, nor grants from 
the so-called "Emerge cy Fund." \ 

The. "Emergency und" was originany set aside by the Highway 
'Gommissio;n to assist counties in '.emergency conditions involving. an 
extraordinary, unfore een expenditure, as in the case of exten!3i've 
damage to roads or btidges r~sulting fro:m a devastating storm. The 
practiqe developed of kranting each county about $25,000 a year for 
some particular road if provement project, p~rticularly one that might 
be important in. relatif n to rt.le State ... High.way System. 853 T:11; · some 
cases, . apportionments · were made for ·projects m ,an amount . con-
sidera~ly above this ~v~rage· sum. per county. In one or two instances; . 
the Highway Oomm1ss~on approved allotments to take ca:r:e of deft~ 
ciencies in county maintenance budgets.· Expenditures from the 
"Emergency Fund" w re $730,000 in· 1928 and about $800,000 in 
1929.854 

I ·, . 

In 1930 the Legis ature sought to put an end to the practice. 
of :making grants~in-aid from the "Emergency Fund" by providing that 
the ;Ilighway Commission sb.ould annually apportion $35,000 t~ each 
county from. the State •Eighway Fund,. to be used for the construction 
or reconstruction of co nty roads. The provision was niandatory and 
added $735,,000 to the a ount already being distributed to the·.counties 
for road purposes. · Co nties were obliged under the act to match the 

' ' ' J 

State funds b'y paying not less than one-half of the cost of the im-
provement. 895 

'some of professed · to be unable to raise their 
share.856 • The result wa an ~mendatory act 'in 1933 which eliminated 
the matching requirem nt entirely and• widened· the uses to. which 
the funo.s , could ·· be pu~ by providing that they ~ould · be expended 

· 853 The Abell Commission xamine~ ~as very critical ~f the misuse of the .wdrd "e~er-
ge. ncy." inc. om:iecti.on with 'thes., additional e.xpendit.ure.s. Minutes of the Abell Commjssioin, 
op. cit., minutes of September 8, 1930, pp. 38,. 39 and 42. . · 

' ' 854 National Institute of Pu lie Administration report, op. cit., p. 311. It was recommended ' 
that consideration be given to dilstribtiting these funds among the .counties' on some basis simi- • 
lar to the old State Aid, where the county would ma,tch the money appo'rdoned. 

855 P. L; 1930, c. ;78.. I ' ' ' ' ' ' '' - ' J ', 

856 New Jersey State Highiay Department Annual Report, 1933, report of the Projects 
, Division. , , 

I • , -
I ' 

, ' 

I, 
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, for the construction, reconstructibn,, mflintenance .and repai,r of county 
roads and bridges. 857 

. ' _ At present, therefore, counties: are not req~red to match. any defi-
nite ·percentage, of the money ·apportioned out of the' $6,000;000. MVA 
f~nd. Further, tlie State· may pay,· 100% of the cost under the act · 
provid~µg for an a,dditional $35,000 to each county-. •• , , 

In some counties, MVA allotments may represent the enti,re county 
road project. Counties have done relatively , little construction and 
reconstruction work on roads for .,aln:tost a decade;. MV A funds have . 

~been spent principally for maintenance, debt servic~, lighting, polic-
ing -and, the operation of bridges'. 858 · 

/' ' ' ' ' , 

A surprisingly large portion of , MV A allotments are , used by 
_ counties, to pay the principal and interest of obligations incurred by 
them for · the construction, reconstruction, maintenance and repair of 

-county roads and. bridges. In 1939 and 1940 an average 9f over 25% 
of the MV A funds 1was used for debt service. In, 1941, the average 

, was 24.06%, The percentage has been almost 24%. over the past five 
, , years. The higJie'st average 'was that for 1936,. when 26.04% went 
-for principal and interest· on road and bridge bonds.859 

· .·· Allotments made from MV A funds do not lapse but are carried 
over, into 'subseq~ent years. -Counties , usually spend their annual .· 
aliotments, but if they fail to do so, the unexpencled balance remains -
available to them. The minutes of the State Highway Commissioner 
show many instances ,vhere such balances W\:li'e allotted for the current' 
annual program of counties many years after the original apportion-

. ments. 86° Counties sometimes find it impossible to spend the funds 
' . 

8.57 P. L 1933, c. 132, amending P. L. 1930, c., 178 ;. R. S. 27 :14-1. 
858 New J:ers~y State Highway Dep,artme~t Annu~l Reports, 1933 and 1934; reports bf the 

Projects Division. 1 . 
. . • , , 'I " , ' , I ' 

859 New Jersey State Highway Department Annual Reports, J934 to 1941; reports of the 
Projects Division. See Schedule 9, p. 500, post. Counties sometimes, spend much more' 
than this average on debt servi~e. · Among them in recent years have been Bergen, Camden, 
Essex, 'Hudson, Monmouth, Morris and Union.· - · ·· · . - . 

Under a 1919 amendment to the Permanent Road, Improvement Act (Revision of 1912), 
the Highway Commissioner may in his discretion' approve and permit the use of. not tnore 
than 50% of the MV A allotment made to ,my county for the payment of principal 1pr interest 
on bonds.i~sued by the county to pay for. the extraordinary repair or: reconstruction of an im-
proved publit road. However,' the amount ;iHowed for such purpose must no~ be so great.1 
that the. balance left will be insufficient for the proper repair and maintenance of other e:idsting 
.r?ads. P. L. 191.9, c. 10, amending P. £. 1912; c. 395, s, 27; R. S .. 27: 14°48. · · 

· 860 See, for example, Minutes of Meetings; qf t.he State Highway .Commissioner, minutes 
of Jqly 27,1936,,when 1931 and 1932 MVAfonds were transferred i11- Cumberland County to 
the .:current.program,, and:1924 funds were transferred in· Warren County. See, also, minutes 
of January 17, 1939, when 1931 and 1932 matched MVA funds· were transferred in Passa:ic 
County. . . 
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granted: them within t~eyear in. ~hich they _are apportioned bec~use' 
of the. la .. t.en.ess .. o.f the~. a. te.· on .which t. he Legislature pa. sses the S.·. tate 
I{ighway Fun.d Appro • riation · Act. · Although counties prepare ·their .. 
· road schedules. and . aintenance •· material requirements and submit 
them 'to. the Supervisor of State Aid P·rojects in time, approval cannot 
be given until the Legi lature has acted.·. This delays the advertising' 
for bids and the lettin of the contracts. The ,vork cannot, therefore, 
be done within the se son as. planned. 

\ 

·The total amount of MVA .funds allotted since·· 1933 · has con-· , 
tinued at the $6,735,000 level. Expenditures and commitments, and 
the miles of county r ads constructed and maintained since 1931 
follow:861 

Year 

State Aid to Couritie!>, 1931-1941 

E enditures 
and 
mitments 

Miles of roads· 
. constructed and 

reconstructed 

Miles of 
roads maintained 

and repaired 

1931. . . . . . . . . . $5; ob,000.00 . 38.55 3,922 
1932 .... ;. :. .. 4,~95,486.76 55.04 4,078 
1933 .... ·• . . . . . 4,~35,000.00 21.23 . 4,279 
1934.......... 6,7i5.,000.0. 0. · . 32.12 4;557 
1935. . . . . . . . . . 6,7 5,000.00 39.32 4,994 

· 1936: . . . . . . . . . 6,7 5,obo.oo 44.48 5,227 

. ~;~~:::::::::: .~:~1·· .. ~:~~~.·.:~.O.· ~!:!; .· 
1939 ..•... •.. . . 6,7 5,000.00 . 32.26 5,726 ·, 

· 1940.......... 6,7 5,000.00 13.28 5,919 
• 1941.,.,. ".", 6,7j5,0?0,00• 16,72 6,112 I. 

It is obvious from· his schedule that scarcely any county roads 
are being constructed d spite the large amount .of MV A;. funds avail-
aple for that purpose: lb.at. counties have been doing each year is to 
take over some of ,the ileage built by towns, townships, boroughs 
and, villages. . Some coun ies follow the policy of. taking over important 
rural roads as promptly as they can, in the measure that tl!e State 
enables them to do so by bringing ccmnty . roads into the ,State 
system;sa2 

861 Source: New·Jersey Stat .Highway Department. 
·. . 862 New Jersey State Highw y Department Annual Rep'ort, 1928~ repoffof the P:rojects 
Division.; Princefori Survl'!y repor ,, op,. cit., p, 207. . . . . . 
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Considering the two tabuJations above, which cover the period 
since 1922, ,it is to' .be observed that although , county road mileage 
increased from 2,743 to· 4,557 between 1922 and ,1934, representing an 
increase of 166%, the amount of MVA .funds rose from $2,100,000 to 
$6,735,000, ,or an increase of 320.7%'. 'rhe amount of State Aid to ; 
counties increased out of proportion to the growth in county road 
mileage. By 1941; the county . road system had · increased to . 6,f12 • · 

. miles1 ·representinK an increase ·of 222.8%· over :1.922 .. The amount of 
M:V A assistance still remains disproportionate to the increase in 
county road mileage. ,, · 

The Projects Division notifies the Board' of Freeholders of each -
county on or before DeceIT).ber 10th, annually, as to the amount of 

. MVA fuµds allocated to .:it for the ensuing calendar year:863 ·This sum · 
includes: . . . 

( a) The amount of · the $6,000,000 · fund apportioned to the 
s,everal• counties under the. formula. ' 

(b) The $35,000 each county receives pursua~t to the 1930 act, 
as rup.ended, and 

i 

( c) Funds allocated fr.om the balances of previous years. 
' The counties may include the amount . of their allotments in their 
respective budgets whether such budgets · are .adopted before or after 
the Legislature enacts the State 'Highway Fund Appropriation Act. 
After the MV A allotments have been , made, tlie Chief Auditor 'and 
Accountants sets up .the ,various lump sums on his records. 

The counties submit their ann~al ivork programs to the Super-
visor of ,state Aid Projects early 'in the spring, 'using forms provided 
by the Department. 864 . Each progiaam is · broken down into several 

.. schedules,, as follows : 

Schedule A: Allocation for principal and interest require-
me:q.ts on bonds .issued for road and bridge purposes only; and 
the estimated cost of policing the county roads, traffic lights~ 
lighting of county roads, and operation of bridges. 

Schedule B: Estimated cost •Of · construction and/ or re-
construction of county roads. 865 

863 R: S. S2: 22 :20 .(f). 
864 All forms-used in State Aid work are those prepared and supplied by the Department. 
865 Construction or reconstruction cWork c::osting more than $2,000 ·must be done by contract 

unless formal approval has been· given by the Commissioner. · \ 
' • ' I 



Schedule C: Estimated cost ,of construction andjor. re~ 
construction of b ip.ges, 865" 

Schedule. D : Estimated cost of maintenance and . extraor-
dinary repair of ,county roads. 'This is broken ·· down by types· 
of. maintenance nd extraordinary repair. 

· Schedule E: Estimated cost of bridge a:µd culvert. main-
tenance and 'repa' r.866 
' ) ' I _, I 

Schedule P: 1 Estimated cost of administration and engi-
. ·, neering. This a . ount must in no event exceed ten. per cent . 
. of t4e total allot · ent. 

These' schedules show ·n detail the nature of the work to. be done 
and alL further informa ion which will give the Division and the Com-
missioner an adequate ~-cture of the manner in , which it is proposed 
to spend the fu~ds. J A! official' list of county roads is ~ttaclJ.ed to 
each annual_ work prog am, showing various pavement types. ' A map 
~f the county accompan1. es this list. . , , 

Each work progra is signed by the Director of the Board of 
Freeholders of the cou ty and the County Supenisor of Roads. 867 

The program must be a proved by the Chief Auditor and Accountant 
as to funds allotted, an then by the Supervisor of State Aid Projects, 
Highway Engineer, and finally by the Commissioner. 

l ,' ' 

Accompanying eacll. work pr9gram is an agreement to· "be exe-
, cuted by the Highway C ~missioner and the county. Under ,the terms 
9f this contract, the st!te binds itseU to set aside a 'nam~d;·sum as . · 
Motor Vehicle Aid, subj ct to funds being 'made available by the Legis- · 

•8s5a Jbvd. 

, 866 When submitting .certific tes' of expenditures for Sched\iles D and E, a statement of 
charges for .county-owned equip . ent must always be attached ~overing the equipment charges 
from January 1. to .the end of 'the period 'cove.red by the certificate. The rates charged for such 
equipment must be in accordance · ith the list of rates attached to Projects Division Order 515, 

. dated October 1, 1~37, ~nd any sursequently approved charges. · •· , ·. . ' .·' .. ' 
· 867 The Board of Freeholder! of each county must appoint a County Supervisor of Roads 

ahd a County Engineer. ,R. S., 2 :14-24. Either may be dismissed at. any time by the Board 
after a proper hearing, upop proof sustaining 'charges preferred by it or the· Commissioner, 
fbr incompeten,cy, neglect, disabil ty or other cause. R. S. 27: 14-25. The County Engineer pre-
pares the plans and .specifications for construction and reconstruction work. . Maintenance and 
repair operations are carried out by the county forces under the supervision. of the Countf J. 
'Supervisor .of Roads. I • ' ' 
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' lature, and to reimburse the _county. ori submission of. statements . in · 
proper form and.if ·the ro~ds a:r:e· kept in proper c9ndition;,, · The county, · 

-o~ its 'part, binds itself to keep ·an -the roads on which ~tate Aid 
' moneys· are applied· iri ,a ,state of repair . satisfactory to, the Com.mis-_ 

sioner; to· use road materials that comply. with the l)epartinent specifi/ 
cations; to 1feep proper accounts and render any1 reports req1;1ested; to . 
,provide the, amounts necessary to meet the remainder of th~ estimi:tt'ed · 
cost of all tlie work shown -in the am:ma:l sc)ledule; to submit •plans 

. and. specificatio)ls for the ~pproval of the Highway _Co~missioner ,.pe-
f~r'e advertising 'for bids ,for the extraordinary repttir or, reconst~ction 
of any improved road, an.d to 9btain hi~ approval of ~e-contract before 

' commencing work thereunder; and ,to submit _speci:ficat~ons for, materials 
a'nd equipment to be used in mail).tehance or repair .work to the 
Conimis,sioJer before advertising for bids, 1and to obt.ain ·1µs appro:val 
of ' the award' before finally ' executing the' contract'. - 1Tb.e· agreement' 

. 111ay be revoked and cancelled at. tb,e, option of the Commissionel'. for · 
' 'I any f~ilure oil the 'part' of the co'!,inty to 'COIIlply with any _conditio~ ' 

thereof:' · 

Motor ,Vehicle Aid · cconstl'Jlction ' and Re~onst.:Uction) : 

,The County .Engineer ·prep~r~s the· plans, speciti~ations ·ancl, esti- ,;· •. 
;ma;tes for every 1\IV A . constructi.on or reconstruction project; . The 

.,,specifications are supplemental tothe_Department's ow~ standarc;t speci- · 
. • . • J . • ' ' ' -ficatrnns ,for road and bridge construction. ',rhe ~oard of FreehoJders 
of the :county app~oves the -plans and specifications by adopting a 
required (orin of resol:ution. This resolution' also- sets out the_ adver-
tisement'' that is. t.o be used in'. obtaining bids for t11;e project; J :The 
plans; specifieations,._ estimates, and resoluti9n, accompanied . by, a cer- , , . 

. tificate signed by the County· Soltcito;r .bertifyfog, that the necessary·· 
_ right-of-way for th~ -prqject ha~. been acquired,- are · sent to th~ P~ojeets . -

- Div1sion._ After the Projects Engineer h~s ~hecked tlie plans, speci-
fications ,and estimate~, they are· approved ·by the· Supervisor. of State·., 
Aid Projects, · Highway, Engineer a11,d · Commissioner. . ( The Bridge 
Engin~e;r- checks plans and_ specifications on a bridge pr,0j,ect,) · -

·The ~ounty. then i,roceeds ·to _advertise the contract. · .Each bidder 
· . must accompany' his proposaJ with a statement of ·equipment' owned 

or. to .b~ leased_ by him for, u:se .on the project. After the bids, have 
., ' ' J ' 1, ' I ' ' ' ' - • 

. - '( 

\' 

'\ 
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been tabulated and the \county Engineer has 'recommended the award 
·. of. the contract, the Bo1rd of Freeholders passes a resolution making 

the award, subject to ihe approval of the Highway Commissioner. 
Th~ affidavit of .advertis .ng,. proposals, tabulation o_f bids, con. tract and. 
contractor's surety bon are forwarded to the Highway Department. 
T.he Chief Auditor and iccountant then certifies that funds 'are .avail-
able for the p~oject in icc.ordance with the county's approved annual 
work program. The ~ommissioner approves the award after the 
Supervisor· of State Ai Projects . and the Highway. Engineer, have 
recommended that he tarn such action. · · 

' ' ., 

The procedure follo , ed in MV A construction or reconstruction 
work is in many respects. similar to that used in regular State highway 

· construction. Many of t e forms are identical. . R.eference to the sec-
tion dealing witli the wo k of the Construction Division will indica~e 
,in greater detail the c ntent. of the forms and the procedure . fol-
lowed. · ' · · · 

· · After the con~ract ~as b~en ~approved by the Highway Co~niis-
sioner, t~e Superviso~ of_\ St~t. e Aid. :rojects sends .a questionnaire to,, 

, the contractor on which le 1s t,o designate the source of supply of the 

v.·ar.io.us~ mate~i.··als to b.e u.~d in the. execution. ·of th. e wor.k .. The Lab .. o-
ratory 1s notified of the award of. the contract !;lo that 1t can look 
after the inspection of e materials. When, the questionnaire '.has 
been · completed and retuied, a copy is sent. to the Laboratory · and 
it proceeds to check the uality ()f the materials. The materials are 
either approved or rejec ed; in some cases where they almost meet 
the specifications,· a war, ·ng is sent to the producer, cautioning him 

/ that future samples not · eeting specification requirements will prob-
ably be rejected. As. in ,the case of construction on the State system, , . •. . I , . . . 
the Laborato17 assigns. af ~ns~ector to. the · concrete plant o~ · to the 
plant .producmg. the b1tuanmous material. , These Inspectors report 
daily to the Laboratory. \ · 

,· ,As soon as the. job gpes into operati~n, · one of the, Senior Engi-
neering Clerks in the Pi''[>jects Division, assigns an Inspector to the 
job. The Inspector, who ~s1 in .the field, is notified of his new assign-

.. ment by a letter which oJtlines his duties generally. Each Inspector 
· is sent a ·set ofinstructi4ns regarding the method of' sampling con-
structio~ i:p.aterials ,an~ thf use of equipment ori, the job; Upon receipt 



495 

of the letter the Inspector mails a; form postcard to the Division, office. 
and the Laboratory notifyi11g them that he has reported on the job. 
Inspectors make daily reports to the Trenton office of concrete or'bitu-. 
minous. work done., These are exactly like those submitted by Con-
struction· Division Inspectors. Thef also send c_o~crete or bituminous · 
mix samples to the Laboratory for testing; Each Inspector inust 
send in a report semi~monthly of the time spent on the job daily. 

Where it is necessary to make a change in the original co:µstruc-
, 1 tion plans, a change order is made out by the County Engineer stating 

the nature of and reason for, the c~ange~ The order is approved by 
. t~e . Traveling Inspector and Supervisor · of State Aid Projects, and . 
:finally by the Highway Enginee;. This change oruer may lead to 
a supplemental agreement, extra/ work order, or a reductio:i:i order, 

. as in the case of State highway c.onstruction ,contracts. • Either of 
these must be recommended by the Superyisor of State Aid Projects, 
audited by the Chief Auditor' and Accounting for sufficiency · of funds, 
and approved by the :Highway Engineer. · ·· 

Should the contractor require an extension of time for the com-
. pletion of the contract, he makes application 'to the Board of Free-

holders. The . Boa;rd acts upon the recommendation of the County, 
Engineer. 'The Highway Commissioner approves after the Super'fisor ·. 
of State Aid .P~ojects and Highway Engineer have recommended that 
the time be extended. · · · 

. ' 

The Traveling Inspectors supervise the I:p.spectors in the field and 
1 have jurisdiction oyer from one to four counties. They ~make daily 
reports of their inspection on MV A const~uction projects, A report 

· is made for each project, setting o~t the progress being made and · / 
· other details regarding the work. Traveling Inspectors render monthly 
reports of the distribu~ion of their thne on the various jobs. 

, Payments for MVA' construction· work done by contract ri:uiy-·be 
made on· partial or final estimates. Ten per. cent .. of every partial pay-
ment is withheld until the job is . completed and accepted, at which 

· time the amount, retained is paid to the contractor. 

Estimates must be approved by th~ County Engineer,, tb,e Travel~ . 
' I .. . 

ing Insp~ctor and Projects Engineer. They are then audited by the 
Chief Auditor ~nd Accountant_ and recommended for approval by the 
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Supervisor of State Projects. Partial' estimates require' the ap-
proval of the State Hi hway Engineer, but in the case of :final esti- ' 
mates the Highway Co missioner must also approve.,. -

When an MVA co tract construction job is ·finished, the Travel-. 
ing Inspector reports, it completed and rea,dy for final inspection. The 

- - - I - I - ' 
- , Supervisor of State Aid Projects or the Projects Engineer makes the · 

inspectio_n. . Th~ :final stI' t_-emeri.t- is :then Submitte' d and' ap-proved in the' 
manner md1cated. · , , _ · - _ - - - - · · 

; \ ' ', 

- -. In some_ cases, MV _ construction wqrk is gone by force accoun~ 
-'-that_ is, the county u~es its own labor and ,equipm1eiit to carry 'out 
the job. In such ,a sitjat-ion, the county ente:rs ip.to a force account 
p __ rice- agreem-ent_ with _th'~e H. ighway Co. m-m1-·ssioner. , This _sets. out the 
share to be paid by the Ol'/-nty and by the State, and details the labor 
and equipment to be use on th~ ,job, and the rates that are to apply. 
The agre~:tnent must ,be executed by the county and recommended by 

, th~ Traveling Inspectorl The Chief Allditor and Accountant 'then 
approves the contract a -_ to funds, and the State Highway Commis-
-sioner executes it after he Supervisor of, State Aid Projects and the 
· Highway Engineer liave respectively given their approval t.o the ar-
rangement._ 

. r ' ' ( 

The county submits orce account .statements to obtain reimburse~. 
ment. These may be par ial estimates or 1a :finaL estimate. Each esti-
mate sets out the vario s items for w;hich reimbursement is sought. 
·Th~ statement is support d by detailed lists giving the time, rate, and 
total charge for the supe ·intendent, foreman, each laborer, and every 
item of equipment, as· w 1 as the cost of the various materials used. 
Receipted bills must' be ubniitted covering' all items of material. 

. \' . 

These force account s atements must be signed by the County Road 
Supervispr and Traveling Inspector, recommended for approval by_ the 
Supervisor of State Aid Projects, and audited· by the Chief Auditor 
and Accountant. The st te Highway Engineer's approval is svfticient 
i~ the cafi!e of partial est·mates, but the Om;nmissioner's signature is 
required on :final estb:nat4s. .As in -the case of· contract construction 
jobs,' there must b'e a :fiU:al\ inspection by the· Projects, Engineer or' head 

' ~f the Div,ision ibefore :fint1 paynient will be a:thorized. I - --_ 

. . ( . 



Motor Vehicle Aid ( Mainte~ance and Repair) : 
. . ' . \ . . 

Mentfrm has already been made that counties. do little, if any,· con-
.. structiori or reconstruction-work with MVA funds:· Th_eir programs are 
. largely devoted to mainter,ianc~ and extraordinary; repairs of roads and 
~ridges. This work is carried out in the several counties under the 
supervision· of their respective County Supervisors of Roads. · 

Following the approval· of its, annual worlf prograll?, the county· 
' submits to the Projects Division · a complete set of specifications for 
m;:tintenance and repair materials that has been approved by the Board 
,of Freeholders'. The ,specifications are supplementary to t:tte standard 
spedfica,tions of the, Department .. Unlike Dep'artmelit specifications for 

· maintenance materials, they provide for a maximum' increase or· decrease 
iii the estii:nated amounts of 25%, at' the. unit price bid. , This is pref-
·erable to ,the "open end" type of specification u.sed by the Department. 

The. specifieat~ons include a schedule . of the . roads to be surface 
treated, indicating their length, width, area in square yards,, type of 

. oil to be used, estimated gallons, kind ·of-.cover material, and estimated 
total tpns. The work to be 'doneis specified in some <ietail by kind and 
type of material, amount, and whether it is' to be furnis~ed, delivered 
and suppiied F.O.B. or plant. In: many c~ses alternates are called for, 
and the contractor may submit a price1 on any or all types of materials 
on which bids arerequested. ; . . 1 

'The specifications are dhecked by one of the Sep.io'r Engin~ering 
Clerks of the1 Division and mvst be recommended 'for approval 'by the 
Supervisor of. State Aiq.· Proj~cts and, the Highway Engineer., Ji'inal ... 
approval is given. by the Commissioner. The county then advertises 
for bids and, after the. proposals have been, tabulated, recommends the 
awards of the contracts to the lowest responsible bidders: . Here· again,. 

·the ~pproval of the Supervisor of State Aid Projects, Higp.way fngi-
neer and O<)lnmissioner is. required. · · · · 

The Division ~otifies the Laboratory .so ' that it. can inspect the 
materials to be supplied .. , The procedure is like that followed, in rr-ain, 
tenance work: on the State system. The Laboratory maintains a• check.·• 
ori the products of tlle hot mix plant and refinery through its Inspectors. 
The Projects Division:. sees that the standards· of· the Department are 
lived up to by assigning its Inspectors to the various jobs. The,re may 
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, be one,. and ve~y often\ several .Inspectors, ron .··a· cou~ty .maintenance 
project. .· The Division Inspectors send in daily reports on patching 
work . (or oiling work) ' ike those rende~ed by M~inte,nance. Inspectors, 
accompanied by deliver~.· slips covering the mat~rial used·· on the job. 
They send samples of th, . m~terial~ to ;the· Laboratory ~ol' che~l~ ~esting: 
The Laboratory sends r ports of its tests to the ProJects D1v1s10n; as 
well as information co~ erning th~ number of gallous. at 60° R; on the 
basis of which payment is to be made fo:r; the bituminous application 
material. This latter i' formation is passed on to . the County Super-
visor· of Roads. · , 

The Traveling Insp ctor in charge of the district re~ders daily . 
·reports o.f maintena.nce· to·r.k being superv·i.sed 1 by the·I._nspec.tors .. in his 
charge. , These reports i dicate, among other 'things, 'the general cone 
dition of the pavement,' . houlders and_ drainage, and the organization, .· 

I ' I ' ' .· ' 
equipment,· progress ma e and quality of materials for each mainte-
nance project. · · · , 

. ' ' ' ,-· - ' ' ' 

The· county obtains reimbursement for expen.ditures by filing a 
1 '-ce~tificate of expenditure which may cover a partial or the final pay-
, ment. Each Gect,ificate onsists of a number of separate certificates 

. bound together and co:ve ing, in·. addition ,to "mainten,ance aiid repair 
work ou roads arid bri ges, principal and' interest r.equirements on 

bond·. s, the p·. oh.· cing of . co. 1·· .. n.·tY:, r. oads; . ligp.t. in. g . of.·. county .. roads.'. expendi-
. ture for operation of br,id es, and admin,istration' and engineering. . 

Attach~d to·· and ma.e. pa~t . of the complete certrn~ate is a state-
ment of bituminous ma't · ials used, indicating th.e various roads and 
the amount IDid ldnd of aterial required o:n each, as well as a state-
ment 6f county-owned eq ipment employed in maintenance and repair 
work on county roads a d bridges, setting out the time the 'various 
items of equipment were 'i . use, the rate and the amount dµe. , .. 

( 

· Each separate _certific te, as well as the summary certificate which 
' . ' , . \ ' ' ' ' " 

serves as a cover sheet fr the set, must be certified by the County , 
. Treasurer as to· th. e paymJnt. made for: th·e· purpose stated. (T. he su. m-. 

mary · certificate ,must alJo be· signed by the County 'Supervisor of 
Roads.)_ These· certificate~ ar~ audited. by the Chief Auditor ·and Ac-
countant and·. reco. m.·; tnende . for··. approva. 1 by .·the S.upervisor.· of. Stat. e. · Aid .. 

. frojects .. The Highway E gineer gives the final approval in each case, 
whether the payment be p rtial or /final. . .· . , . 
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It should be -mentioned that in. the case'.0 of all .State Aid matters, 
· involving either, MV A or T & BA funds, 'statements, e:xpense ac~ounts '' 
and similar · matters are fil'st c4ecked and passed on · by the_ l)ivision 
. Auditor before going to the .. Chief Auditor and_ Accountant for audit 
or approval. as to funds. \ 
· The 'Di:vision maintains i a c;:rd record system which i~ very helpful· 

) . . . . \. .. 
in following up the progress and payments made on each MV A project. · 
There are different cards for the MV A construction projects done under . 

· contract and th0$e carried out by fore~ account, -and for My A main-' 
\ tenance materials.· The 'construetioir · cards sho"'.: the d_etails relating 

to the road or_ bridge, the dates when the various papers. were submitted 
and approved (e.g.,· pla(ns,. specifications and estimates, construction 
contract) force accqunt price agreement),. when the work· was· begun, 
completed and accepted, etc. A recol'd of payments i~ :k.ept on the ·back 

, of ea~h pr6ject card. In the_ case. of the maintenance materials card, 
information concerning the. quantities,· specifications and contracts' are· . 

- ( " "\ . -
kept·"for each cimnty. , 

: - ·- i l . : :, . . -. · . 

. Another card is'. used as a summary audit record for each work pro-
gram,. showing the. amoun.t set up, .payment· made1 balance remaining to 
the county's credit,. and the percentage of State funds paid out .. 

. A\ comprehe:i;i.sf ve pi~t~re of the uses - to which MV A funds have 
been put, can be. obtained from Schedule 9 on page 500, setting out, the -. 

. approved allocation of funds for th~ five-year peri9d, from 1937 to 1941, 
inclg.sive.~68 " · 

Administration and engineering costs ha;e remained at' the fairly . 
. constant level of less · than seven per. cent. of the total . ·amount . 
allocat~d. Funds allotted for 4~bt· service have. averaged alinost 24% 
for the perio~. _ This is about twice as much as .the average of 12.3~:% . 

- for .construct'ion · and_ reconstruction of county· roads and· bridges. · 
Maintenance and extraordinary, repair,_ as al~eady pointed. out, ·-ac~. 
count for the larger part. of aV the sums . allocated. ,;Thus,. 46.93% .. 

. of the funds allotted went for maintenance and: ettraordinary- repair 
of roads : and. another 5.95% . for ~imilar work · on· bridges, making , 
.a total. of 52.~%; . · · 

ses Th_e figures_ are as of December ,Jis.t of each year; , 
'\ 
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· .. ··· . ·• ccen't 
Prindpal i 
Roao and b 5.68 . 

Policing a .76 

Lighting .72 

.Operation :,.o; 

Cons~ucti 
reconstruc 5.53; 

Constructia . reconst=r.26 
Kaintenanc . 
repair or o.(4 

Maintenanc 
repair or 6.09 

Administra 6.88 

Previous. Y. 

Current ye· 

500 
Schedule 9 . 

1941 

Amou:o;t , Pel'Oent 

ti.690.67le50 24.~ 

56.517.59 .ao 

. 43.233.32 .62 

2:,2.1,.1a.12 3.;1 

-8~.-162.!i.5 . 11.43 

133,;556.78 1.90 

3.2:,a.745.97 46.09 

31,2.816.67 4.ae 

485.093.36 6.90 

· .. 74026.,272.~ 

·Average, 
Percentage 

2~.9a.;. 

1.0~· 

O.la6 

2.79··. 

9.386 

3.00' 

46.934 

5.94a 

·6.61.,4 

Sources New Jersey State Higlnia.y Department. 
Auditiru! and .A.coountilll!" Bureau · 
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Township and Borough ~id· (Construction): 
. . I 'I ' 

Iii 1916 the Legislature passed the Herrick Act · which provided 
that $105;000 :be , set aside,, each year from tlie net receipts of the 
Motor Vehicle Fund to meet the State's share. of the cost of the . ' 

, construction, grading,; and drainage ,of unimproved township _roads. 
The State Commissioner of Public Roads was, to reserve the sum ' 
of $5,000, for each of the, twenty-one counties ,until J,uly 1, annually. 
If this amount was not applied · for by a 'county on 9r before that 
date it was to be d~stribu1,ed among the other appHcants, in· the 
discretion of the Commissioner. • The share of the State could not 
exceed fifty per cent. of the cost. , . In addition; the State ·was to pay 
for the surveys and plans, and this work was to b~ done by , the' 
State Commissioner of Public Roads. ·All roads. improved under the. 
a_ct were to have a 33-foot minimum right-of-way .width . 

. Any township , committee accepting . State Aid' under the act 
was to maintain the roads improved with State funds in a condition 
satisfactory to , the .State . Commissioner . ~(.Public· Roads., The Com0 

missioner might agree in any year to assume not more than one-half 
the , cost of such hiaintenance, and' to pay the same out of receipts 
of the Motor Vehicle Fund. 869 

The 1916 act has beeri amended several · times, both in. its title 
and cont:ent, and the annual amount set up1 for T & BA ,construc-
tio:µ increased.. · The. history of these latter changes is ~ndicated by 

·, the following :870 

I 

Township and' Bqroitgh Aid Constrµction Funds, 1916-1941 , 

Year ,Total amount Amount percounty 

1916. ,., . , .. , , l,,,, .· . $, WS,000.00 $ 5,000.00 
1920 .............. , 210,000.00 10,000.00' 
1922 ...... .- ....... s2s1000.oq 25,000.0() 
1925 ... : .•. · .... , .... ; 840,000.00 40,000.00, 
1928 ..... : .......... 1,050,000.00 50,000.00 
1929 ........ · ....•. ' 2,100,000.00. 190,000.00 
1937 •....... , .. •.• .. 2,625,000.00 125,000.00 . 

869 P. L. 1916, c. 217. , , . 
81op_ L. 191.6, c. 217, as amended by P. L. 1920, c. 53; P. L. 1922, c. 67; P. L. 1925, c. 216; 

P. L. 1928, c. 230; P. L. 1929, c. 256; P. L. 1937, c. 149. R. S. 27:15-1. ' , . , . , . . I·. 
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The act was ex nded to include incorporated . b9roughs in 
· 1924, 871 incorporated- to ns and villages in 19'30, 872 and cities having 
a population of not. ~ore than' 14,QOO in~abitants in 19~8. 873 : ' • ··. 

Under. the prov1s10.Ji.s of the law as 1t stands. today, the suip. of 
$2;625,000 must be . set aside each year on October 1, 1 or • as soon 
thereafter as available, from the net· receipts of the Motor .Vehicle 
Fund, to be used to m t the State's share· of" the cost of the work 
hereinafter described. The Highway Commissio~er is required to 
reserve $125,000 annual y until January 1, to meet the State's share . 
in each county. Of this sum, $75,000 is available for the construe- ' 

tion in .. ~ch. cou~.t .. y·· .of~unimproved _to'Y. ~'. towns~ip, vill. age. an~ bor··· ough roads and ummp oved roads • m c1~1es havmg .a population of 
not more than 14,000 i habitants. The remaining $50,000 is avail-
able for the maintep.anpe and ·repair of such unimpr~ved roads,874 

and is known as the Dirt Road Fund. . . I C • • 

Any part of the $51,000 which is hot applied for by requisition 
of the Board Qf Freeholders of ,the county by October 1, is to be 
added to the $75,000 av 'lable for the construction of the unimproved 
roads described. 875 · 

Any part of the $7 ,000, together with as much of the $50,000 
as · may be added ther~to under the 'cir~umst~nces just described, , 
.which is not applied fol by January 1, must be paid by the High-' 
way Commissioner . to tf e Board of Freeholders of the county in 
question. The Board m~y in its disci;etion distribute this money to, 
and supervise · its expenlliture by, th~ municipalities mentioned for 
the. ?~nstruction, gradin~, .· drain~ge, maintenance and. repair of .the 
mumc1pal roads of the county. 876 • · · 

\ Any, municipality e~titled to funds under the act ni~y, on it~ 
own motion, apply to t e . Board of Freeholders of the county in 

871 P. L. 1924, c. 172, supplem nting P, L. 1916, c. 217. 
m P. L. 1930, <;. 250. 
~1a P. L. 1938, c. 427. 
874 R. S. i1: 15~1. "Unimprov. d road" is defined as··"any road whi~h, in; the opinion of the 

. State Highway Engineer, is unsui able for: present 'day traffic." R. S. 27:15-17. · · 
875 [bid. 

876 Jbid. 
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· · which it is located for. aid .in. the maintenance and· repair of its 
.· unimproved roads. ·This is called a Dirt Road' Fu°:d request. -.· Appli- \ 

cation is made by .resolution of the governing body 9f the municipality-
setting forth the road or ro~ds, for which State Aid· for /maintenance 
or repair is desired, the nature of' .the wo~k to be done, and -the 
estimated , cost thereof. The Board of Freeholders must then deter-
mine which of th¢ applications· received by it·. will best .serve the 

. public 'interest, and forward' a requisition to the llighway Conimis~ 
sioner by January.1 for such 1mms. as it approves. ,This requisition 
must state the toads for whose· maintenari.~e and lepair State Aid 

_ is desired, the :nature of the,. work to be done on each, aud the 
· amount desired for each.877 · ,The amount contributed by the ~tate 

for the. maintenance and .· repair . of any roa:d cannot . exceed 90% of 
, the total cost of s,uch: work.878 

Any town; township, ,,village ;or borough; and any city having a 
population .or' not more . than 14:000 inhabitants, . may on, 'its' own . 

- motion, apply to the llighway C_ommissioner for State Aid in con-
struction work. on its ,unimproved roads. The application is by reso-

-lution, of the governing body of the municipality adopted at any. 
meeting. ' The resolution. must state . the. road or 'roads on which ,it 

. is proposed to do ,-construction 'work; the begin:µing and end points 
'• of such work,_ and t:he· amount of- money the goverajng body may 

be authorized to ·spend, including contributions th~reto. . The Com- ' 
inissiQner de6ides· .which of 'such applications tn any county will best · 

· -serve the 'interest of . the · municipality, , .the county, and the State. · ,. 
He is l'equired to notify the governing bodies of , the municipalities , \ 
of his approval of their, applications, and, enter· into 'a written agree~-

. ment with each; of them for the necessary surveys · alld · plans and for 
doing.the -actual -construction work. and the inspection thereof.· The 
work may be p:erfor~ed, i~ whole or in pa#,: by the labor of prisoners 
or by contract, either · with or :without advertiaemeµt. However, bids . 
must be advertised for. when the Complissioner so directs,879 . 

, · The "work" contemplated u~der these T' &: BA, programs in-
cludes, in addition to the construction t of, the r~ad~ the survey and 

, preparation of . plans, profiles and .. cross 'sections. in grading . and 
. draina:'ge of the road, and the .construction of the necessa~y ·culv~rts· 

8~1 R. s: 27:'15-2: 
878 R. S. 27: 15-3 . .. 
910 R; S. 27:15-4. 

,/ 

/ 

J. 
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and bridges whose co struction and maintenance is· by law imposed 
upon the municipal a thorities, together with the cost of necessary 
embankments and ret in1ng · wails, engineering fees and the cost . of · 
the acquisition pf nece sary right-of-way.~80 , The StatJ's., share of the 
cost of sucl!- work can' ot exceed 90%.~81 · 

Roads on which onstruction work may ,be done. must have a 
right-of~way of .·at least 33 feet. 882 , Munic.ipalities may raise ,the funds ' 
necessary for the work by taxation, b;f assessment for local improve-.._ 
ments, or by tempora!ry loans. When•· the cost of · work . exceeds 
$10,000, . a municipality. may issue bo,nds I therefor. 883 . ' ' .· ... 

. In accepting Stat .. Aid for construction· work on unimprove,d 
roads, the. governing: b\ody of ,a municipality is required· to appro- \ 
prfate not less than $10 · per mile annu~lly to .maintain these roads "iri. 
a condition satisfactory to the Highway Commissioner. The Commis-
· sioner may agree in··any year to assume not more than 75% •of the cost 
of such maintenance, to,· e paid out of the receipts of the Motor Vehicle 

. . . . ' I ' Fund. 884 · •. , . · · · · · ·· , . · · ·. • · . 

. Under the State B dget Act, a~ amended, the $2,625,000 to be 
expended for, T & BA 'construction work on unimproved m~nicipal 
roads must be set up s a mandatory . dfdication iJ:!. the. Governor's 
annual. highway budget. recommendations, along with·· the . $6,000,000 
and $735,000 for MV A work. and the $525,000 for T & BA mairi~ 

, tenance work, discussed hereafter. The · annual State Highway Fund 
Appropriati9n Act cont ,ins a separate section 'devoted. to map.datory 
dedications entitled "Sta e Aid to, Counties and Municipaiitie~,'' which 

. includes· appropriations . in the amounts and for the purposes in~ 
dicated. 885 

From the figures cit d above for .. T & BA construction,· it is to be 
I, , ,/ I 

observed that the amou t ,provided by the Legislature· has· increased 
.frorri $5,000 to $125,000 er county since 1916, or 2500% in 25 years. 
when one" coi'isiders thi fact. in connection with t.he MVA •frinds 
appropriated I annually t · coµnties, it is quite clear that the legisla- , 

880 R. ·s. 27: 15-5. 
. ..· 881 R. S. 27:15-6. The pei:ce tage was increased from that set out in the 'origin'al acto'f 
.-1916, to 75,% by P .. L .. 1920, ,c. 53. • P. L. 1936, c. 237 increased the share of the State to 90%. 

88.2 R. Si 27:15-8; · ' · ' 
883 R. s. 27: 15-7. I 

884 R. 5_. 27 i15-9. P. 'L. 1920, : 53 amended the provisions of. the o~iginal 1916 act., 
ss~.R. S. 52:22-20 (d) and (g). - . 1 

I . 
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tive scheme for highways is 'much . broader than the State Highway 
System laid out under th~ .1917 and 1927 statutes and their amend~ 
ments. 886 The Legislature would seem to be concerned not only with 
developing a primary system, but a · secondary· system as well-if 
on.e considers the amount~ appropriated fpr State Aid, . without more. 

' ·If the real purpose ~f State. Aid is to, help, buiJd 1~p the roads 
not . included in the State system, then Jt woui<:1. appear that the 
municipalitie~· are making much better use of . the funds receiveij from · 

, ,the State tllan the counties. They ·cm;istruct a substantial mileage of, 
1mproved r"Q.ral rqads annually, while cow:ities expend a quarter of . 
the $6,735,000 ·apportioned· to them each year for debt service on road 
and· bridge bonds,· and only a very sinall percentage· for ~onstruction 
and reconstruction of county roadi;i. -Applying MVA funds toward 
the payment of principal and inter~st on bonds' may be a good way. 
of keeping the county .tax rate down,-but is of no value at all in 
building up· the county secondary system, 1as rapidly as possible . 

. -, ,· . 

A grand total .of 3936.54 miles of municipal. roads have been cofu-
pleted with the aid of State grants since · 1921, no mileage figures 
being available for the years preceding. that date.887 'The volume of 
construction work since 1931 .is as follows :888 

Township and. Borou:gh Aid Constr~ction Mileages, 1931-1941 

Ye.ar 
, Expenditures & 

commitments ·• 

1931 ......... '..: ..... . 
1932 .. · ........ , ....... . 
1933 .. , ... : ........ : .. 
1934 .. ·· ..... · .......... . 

. 1935 .... ,.· .. :· .. , ....... . 
1936 ...... : ... · ........ ;, 
_1937.; ................ . 
1938 .... ;' .... '· .. ·. : ... . 
1939 .. ' ............... . 

.1940 ...... .', .... · .... '." ... . 
·, 1941 ..... : . ... •"• ..... . 

$2, 100,00() 
2,100,000 
2,100,000 
2,WO;OOO 
2,100,000 
2,100,000 
2,100,000 
2;625,000 . 

·2,625,000 
2,625,000 
2,625,000 

.Mileage 

. 269.90 , 
167.86 

, 192.49 
216.77 
172.11 
188.25 
252.85 
246.10 
:240.93 1 

195.32 
234 . .72 

' ' . 
886 Cf., M,inutes· df the Abell Commissjon; ,op. cit.; minutes of September 8, 1930, p .. 5.' .. 

', • 8~ 7 New. Jersey State Highway Department 4nii~al Report, 1941, report of the Projects 
D1v1s1on. · : ! · · .· , · · . · · · . . · . ( . . . . ,• , \ . : 

888 New Jersey.State Highway Department Awnual Reports, 1931 to 1941, reports of the 
Projects Division. · · · 
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' I - Applications for B:!. co:ri.structio~ ~funds co~e iii. from the 
:muni_cipalities of, the s_ veral rcounties before the -:first of the year. A 
Separate application m st be :filed' for' eac;h individual road, although ' 
_in the case of a boroug a single application often covers. several -streets 
which fire described in, attached schedule. ' A map some.times accom- • 

. panies the. applicati~n. , 

The form :fileds· b municipality-, is -that prescribed by the 
Dep'art~ent, as . are I the ther forms used :iii. T & BA work. It' is known 
as an '.'application and -reement" and ~co~sists of a resolution .adopted 
l;>y the II1unicipality d cribin:g the s~ction of road _ to be improved, , 
whether the work is to · e done by .contract 01'. force account; the t~. - . 
of construction . -contem late.:t, and the am6urit the municipality will_ 
authorize as th,_e entire cost of :the project by' ordinance to be CQn~ 

· sidered immediately upo approval of the application by the State and 
a copy of which is iii.cl ded on the last page of ;the' form. The resolu-

- tion .. sets out the terms of the agreement between the'. Highway Com7 
missio~er acting for the State, and th~ governing pody of -the mrtnici-

- -_. pality, which are t_o cori:tJ _ ol. - -· . 

U!!-der _ this agreeme t the State binds itself. to set aside a desig-
- nated amount of T &' B tunds to meet its share of the cost of con-

struction, paYrrtent iii. o' case . to, exceed -- 90% · of the cost.. - The 
I ' ·municipality agr'ees,, ain ng other things, to have the· work exe.cuted 

_ in accordance with the Department ·specifications; to have a -survey 
made ' and plans, speci:fi ations and contract prepared by a licensed 
engi.n~er, if so requested _y the Commissioner, and· to acquire necessltry 
right-of-way ;888~ · to sub t _ the plans, . specifications, contract _ arid- _cost· : 
of · right-of-way . to· the CJ mmissioner for approval, and thereupon, _ to . 
advertise -for bids and ' . ward' the contra~t to the / lowest ,responsible ' 
bidder subject to the a roval -of the Commissioner, . If a survey is . 
un:necessary and'. plans ar . not needed, but the work is to1 be performed 
by·contract, the municip ity agrees to haye specifications prepared for• 
the Commiss.imier's_ appr val, and the:reafter ~o· a~fvertise ·for bids and_ 
make , the award to the ,lowest ,re1$ponsible bidder meeting with the ' 

·' 

8~8• Under the terms of the re~~ent the State ~ay share in all. expenses incu~red for 
such survey, pJari:s, specification, nd · right-of-way.' This is permitted·. under the statute, all . 

_ already indicated. R. S; .27:15-5. · - ' 

. f 

I '; 
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The. municipality further agrees; in case the 'fOrk is to· be 4one by 
fOJ:'.Ce acc;iount, imd pefore operations begin, to enter into ; an ·agr_eement 
with the State covering the · rates to be paid for 'labor, equipment, · 
materials, etc., and to keep" accurate accounts of .thes~ items. The 
rriunicipality.,also agrees to have work begin within. nine months after . 

. · approval , of the ·application an1( agreement, ;r to have the allotment 
: cancelled and. reyert back to . the Motor·, Vehicle F~nd; to. submit bills 

as required; and to maintain the road properly a/ter completion 9f the 
work by e~pending- not less _than $10~ per mile annu~lly for that 
purpose. 

The application and agreement form' is signed .. by the p~esiding. 
, officer of the governing body on behalf of the ~unicipality. · , Upon 
receipt• of the application, by the Projects Division, a form; accom-
panied .by a Ihap of the county in· which. the inunicipality is located, 

. is sent to the Traveling Inspector in: the area' for a field report. on the · 
' application. He indicates the road oll"·the map and fills out the report, · 

giving his. estimate of. the cost after ,visual inspection, various, details .', 
describing the· eristing road, the location of cross :roa<:I,s, connecting . . . . . ' ' } ' 

roads, railroad crossings, and_ ·bridges, and firially, his clas~ificatio:µ of 
the import,ance of the .road .. and what value the· im.proyement . would .. 
have. · · ··· ·.• · ·· · · ·· · · 

. Field .reports and applications are reviewed· by' the Projects 
Engineer and. the Supervisor :<>f'State. Aid Projects.> The :field repre-
sentatives are called b1 for consultatio~' sq that the. most }:riiportant .. · 
projects may· be chosen. Some_ of the factors• considered in· making'. the · 
selection are the relation of the proposed.· imprpvemeiits · to other , 
municipal roads, the county highway system and, the Stat.e system;~ 
:the number bf people who willbe s~~ed; and the location of the r'oads .· 
to schools, churches,. firehouses; etc. After-, the Projects .Engineer ·has· 
signed, the Supervisor of I State 'Aid Projects and then the J;Iighw~y 

. Engitleer . ~ecdmmend the ,various applic-ations , for approval by the 
;Qo~missioner .. Allotments are made by the Commissioner,_ who con-
·siders pne county -at a time. . , _ · · ... ' · · . · . , 

' ·• . ' • • • , I , . ,-' ' 

, The amollllt of T'& BA: construction fU:.nds.requested by municipali, 
ties · annually far . exceeds the .. appr9priation· for. 'th.e . purpose. . Sirice. 
$50,000 is avai1:tb1e .for Dirt Road Fund requests. in' each count;y:t this 

. \ 
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money decreases by so much the maxi:imim $125,000 available for con- · 
struction. The followi g figures indicate the excess of T ,& BA requests 
over the funds ~yai~ab1fsso , 

T9wnship and Boroukh Aid Construction Fund Requests, 1938-1942 

For . Estimated cost State's share Dirt Road Fund State'$ share 
year 'of w9rk , , requested, requested available 

1938 ....... · $8,064,415 , $7;257,974 $850,000 $2,625,000 
1939 ....... 6,925,910 6,233,319 905,000 2;625,000 
1940, ...... 6,199,908 / ,5,579,917 925,000, 2,625,000 

' . I 

1941 ... ',',· ., 6,148,404, 5,533,563 925,000 2,625,000 
1942; ...... . 7i978,180 6,370,362 950,00Q 2,625,000 . 

Deducting the Di t Road Fund requests, only $1,675,000 to 
· $1,775,000 was available to .meet the State's share in these years .. The 

amount requested from he State has been about, four .times the funds 
. available. , 'l,he desire o municipalities td obtain State Aid grants in 
the construction of thei roads is understanq.able in view of the large 
percentage of township nd borough roads. stiH remaining unimproved . 
. This matter will be refered to shortly'. . · . . 

· A.fte~ the C~m~issi±er has apporti~ned the T· &' BA f~n.ds· among 
the munfo~pa,lities_ of a c linty, the ~mounts of the ,alloca~ions are sent 
to, the Chief A.ud1tor all Accountant who sets up, the funds for the 

· va~ious projects. , · , [ · . . , 1, - .. • . . . . : 

.. T & BA constructio work may be done by contract oi: by force 
acc:ount. In the case of . ontract jobs, ,the municipal engineer proc~eds, 
-with the survey and t e preparation of plans, .. specifications and 
estin:iates. · These are ad pted by resolution of the. governing body of. 

· the municipality, the res lutio~ · setting out the text of the advertise-
ment which will be use in obtaining bids., The ·~pecifica'tions are 

· supplemental to those' o • the Department and contain the municipal 
engineer's description of the project . 

. The plans and speci cations, are submitted 'to ,the Projects Divi-
sion. accompanied by a certificate signed by the solicitor , of the •· 

--' \ \ \ 

\ ,- - , ' ' ' r . -

889 New Jerse·y.State Righwa Department Annual Reports, .1937.to'1941, reports of the 
Projects I)ivision. The figures s ow applica\ions for the calendar year indicated. · 
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municipality, certifying that the necessary. right-of-way has been ac-
. quired. They 1:1,re then reviewed by a. member of the Projects Engineer's 
staff. The Projects Engineer must recommend them· for approval, and 
in. the case ~f a bridge project the recommendation of . .the Bridge 

•· Engineer in the Construction Division is required. , The Supervisor of 
. State Aid' Projects aqds his recommendation, the B:igh'fay Engineer , 
approves, and .the plans and specifications are then appro".ed by the 
Commissioner officially. In 'the. case of certain minor projects, surveys 

· and plan:s are not required. In such case the municipaf engineer· . 
merely prepares the. specifications, and these. are approved by the · 
Com:i;nissioner in the usual manner. · 

In tecent years a large amount. of T & BA construction work has 
'been carried out under W.J;>.A. auspices.800 In such case, the specifica-
. tions indicate that the work is to be done with W.P.A. labor and set 
out the provisio:hs which are to apply. : 

After the Commissioner has given · his approval to the plans and 
specifications, the municipality proceeds· to advertise for bids: As in 
the case of MV A, projects,. the . Projects ,Division sends out a . notice 
twice a w~ek to contractors listing bids that are about to be let, h1 

' • order to encourage competition. Each bid must be· accompanied by a 
s.tatement of the ~quipment owned or to be leased by the contractor for . 
use on the project. The proposals are tabulated and the municiyal~ty 

· then makes the award on the ba~is of its engineer's recommendation,, 
subject to the approval of the Commissioner.801 . The proposal,. tabula-, . ' 

tion of bids, affida:vit as, to p-qblication o,f advertisement, contr3cct _and 

890 P. L. 1938, c. 10 (R. S. App. A: 3-30 to 35) authorizes the Highway Commissioner, 
with the approval of the State House Commission, to make all applications· on, behalf of the 
State that· are necessary in order to obtain the benefits of any. funds to be expended by the 
Works Progress Administration or of any other funds that may be provided by the Federal 
Go\fernment for the employment of· tho~e on relief, where suth funds are to be. spent ori any 
county or municipal road. The Commissioner is further authorized, with the approval of the 
State House Commission, to enter into _contracts on behalf of the State. with the Federal 
Government, whereby the .State agrees to act ;is sponsor for these projects, and to furnish 

, any materials1 supplies, equipment, engineering, or other services required as a ,conditiqn prece-
dent to the turnishing of Federal aid. When, a project contemplates work on a county or 
municipal road or bridge; the Commissioner may, with the consedt of the county or munici-
pality,• enter into a contract setting forth· the. share to be borne by the Federal Gdvernment, 
the share to be paid from. State Aid funds, and the share, if, any; to be borne by the county 

, or municipality from. its own funds. 
. ' 

. ·591 The Project Division's. Traveling Inspector is ,usually present when .bids are received· 
as .in the case of MV A ·contracts, and sends in a r_ecord of the bids and the ,award made by 
the municipal governing body. · · · · 

'. 



surety bond, are then f rwarded to ·the Department. The Chief Auditor 
and Accountant certifi s the availability' of funds; the Supervisor of 
State Aid Projects rec mmends the award for approval, to whi<ih the 
Highway Engineer ad s his recommendation, and· the Commissio_ner 
finally approves the aw rd by taking official action at a meeting. 

· .Sometimes the am unt bid by the. lowest responsible bidder is in 
excess of available fun s. in such a case the· contractor and1 munici-' 
, . . ( . 
pality enter into ll-1!- . reement for the reduction of items in the pro~·. 
posal, in order to\ brin the contract within the amount alloted by the 
Commissioner. Any ch nge of plan, whether requiring a supplemental·"" 
agreement, extra work order, or reduction order, is handled in the 
same way as in the ca, e of .MV A projects. ·· ~he same is true for the 
granting· of an extensi n of time to _the contractor to complete the 
work. 

Where the constru ion work ·i~ to be done _by force accou:µt, the 
municipality enters' · int a force account . price agreement with the 
Highway Commissioner. The form of this agreement, and . the pro-
cedure followed to 'obt ·n the Coinrnissioher's approval, is exactly· the 
same 'as in the case of VA work. 

The policy ·of the epartment is to allow ;work to be done by 
force account where the amount involved is less than $2,000.892 · Many 
ID"Q.nicipalities like to arry out' State Aid projects under a· force 
account· arrangement be ause it enables them to provide employment 
for· local residents. _. In, ome cases persons, employed can thus pay off 
part or i;tll of their tax:e from wages earned. . 

·The grading and th low and intermedtate types 'of road surfaces 
. used on T & BA constr ction present no great difficulties, and conse-
quently force account w uld seem' to 'be the' best _metho_d of handling 

892 For the advantages ~d isadvantages of the· force a~co,unt method in highway con~ 
struction, see Agg and Brindley, p. cit., ~- XIII. . · .. . 

In 1935 the Highway Cammi sionet declared that.where force account work was author-
. ized on T & BA projects, it was for the. purpose of affording employment to local residents. 

- He called attention to· the fact th t in a number of cases the money expended for the rental 
of ·equipment represented a large ercentage of the total amount, and that the percentage for 
labor had been correspondingly 1 w. Minutes of Mee.tings of the State Highway Commu-

. sioner, minutes of July 2, 1935. In the course of time the policy was adopted that at least 
40% of the T & BA funds allott d must be used for labor on force account projects. Ibid., 
min_utes of January 14; 1936.,_ · T is Was in contrast to. the 25% which had previously gone 
for labor payrolls. · 

I. 
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this type of work, particularly when the amount i:nvolved- is ·not large.·· 
•Under, the. •·force account system, the' municipality. saves• the cost of 
overhead and the· contractor's profit; " The ain.ount of the savings may 

r . - ' I . . : . - , . 
range from 10% to ·as high~ as 25%. However, these savings, c_an be 
realized. only when 'conditions s11rrounding ~he' proj'ect are favorable, 

· Ideal conditions .require that the· supervisor in. charge of the, project_ 
be experienced, able and . energetic; that · t~e · governing body and 

·· politiciahs maintain a "hands off" 'policy · as regards employment, tlie 
· purchase of materials and the . use. of eqµipment; that the. local lab~r 

situation be stable,. and that proper equipment1 be availal:>le. 
I. ,. . ' • 

The·forc~ account-·method can ·also be used where the construction . 
is of an;· experimental character and not sus~eptible of exact specifi.ca-, 
tion, or. where it involves special· µiethods and equipment, as.· in the 
c~,'of the soil· stabiltzation and cotton f~l)lic rottd ·wor~ mentioned 
hereafter . 

. Other advantages claimei for the fo_rce account, method are that ~it 
is easier to• control the rate ~f .progress of the w9rk in the interest 'r 

of the traveling public, .1 and to. maM changes· in , the. work · as nec~ssity · 
.requires. 001;1.tract ·work is usually conducted without.much reference 
to the convenience of the public, despite provisions in the specifications ·· 
which attempt . to control this phase of the administration. of the con, : '' 
tract. . C9ntracts provide for ·changes m .Plans as the work progresses, 
but , if. the changes. are num¢rous or constitute a; wide departure from 
. the specificati9il.s, the· question ·of·. extras 'may present difficulties.: 

. ' ' ' \ . . . ' . 

The disadvantages. of the force account system· are widely recog-
. iii.zed: -'tocal jurisdictions do not have the'personne(or the backgrou:p.d 

of expe~ience 1'.equired for carrying out the construction ·work hi: the 
most economical manner. . There is a · lack of high-type supervision. 
Public.officials oftenJnterferein the details of the·construction work, . 
or attempt to use their influence in obtaining favors for;those Jnterested 
in the pr:oject. The equipment used· on the. job is frequently unsuit~ 
a:ble. ' Fµially, the incentive found in. contract work, of doing' the job' 
as· efficiently; quickly and economically as possible, · is absent. 

. . . . . ·' .-- . . ' '. . .... \_ (- . . ... ·.· : , ·. 
· On. t4e other h:and, under the contract system the total cost of the 

' projectds kilo~ with a fair degree; of a;ccuracy before the work begins. 

\ I 

'I 
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~hE:i contractor bears th. risks of unfavorable weather, labor trouble, 

.ca.su .. a.1.· ties of v~ri. ~us .kin±· .. s1 and o.ther. cos. t-. increa.si·n .. g fact. o.·.·rs that ari. se. 
during the progress of t, e work. I~ is easier for the governing body 
to secure good . inspecti n than to provide expert supervision. The 
necessity of investing in !equipment is eliminate. d. . Construction equ~p-

. ment is expensive, and jhst how much use will be made of .it and the 
price it will bring· when sold is unknown: · 

The·I~;ighway Depar ment has studied the comparative, advantages 
. and costs of work done b .force account and by . contract. · It is gener-

ally, agreed that the ¢ont act system is the more advantageous method;! 
excep~ .in t.he. case ,of Pf~jects , involving a ~ela~ively small expend~- . 
ture of funds or those whrnh are of an experimental nature. · · 

The trend of e~pert j pinion is tliat the force account:-isystem has . 
proved. satisfact~ry in cas. where 'the 'county or municipality has been 
building a single type of roadway surface year after year,.· and· e~pe- , 
cially when the amount of new construction undertaken each year is too · 
small to allow the advan ages , of the. contract method to be realized. 
Routine maintenance wo k and miscellaneous construction offer the · 
best fields for the force ccount method. In almost all other . 1cases 
the cons~nsus is that the contract system is better. :Although small 
jobs done by .. fore .. e accou~·t·. sh.ow ... ·a. s. avings, an.'d hav. e .ther. efore served 
to encourage the continu;:i, ce of that method, similar. savings. have not 
been realized on any,consi1 .. erable volume of .work.~93 · , .· . ·. 

•. In order to insure t at. the municipality has taken. proper steps 
to .~anc~ the· con. s_tructi . n "'.Ork a~equately, the Pro~ects Division, 

'; reqmres it to submit a s atement pr10r to or· at the time when. the 
.. plans. and specifications, pirice agreement, or other papers are submitted . 

to the Highway· Commi~Jtoner, setting out the me~hod in which it 
intends to '.finance the w~rk. One of. the ,following s~atements mus~ 
·be·. m. a. de:. (1.) . th.at. the · . unic.·i.pal·1.·ty h. as prov.i.ded f. or· fi:o,ancin·g·. the · 
. project by including' the amount required in I its' annual. budget~ . 
:a.d.·opted o.n the ila. te · indit. ated; (2). that ~n i.mprov. em.ent.·. ordin. an.ce .· 
was adopted for the ·pro~ect on the ,date and for the sum desig- . 
nated; . or · ( 3) that, an ini1provement ordinance has . been· introduced 
or is about to be' introdu~ed, and will be adopted on the date indi-
cated.·, This· form was· dr~wn. up. in .coll~boration with, the Depart-

893 Agg and Brindley, op. cit., JP.' 312 and 313. . , 
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ment of Local Government as a means of controlling the financing · 
of works projects. by municipalities. 

As soon as the contract has been let' or the force account agree~ 
ment signed, the Division office • assigns 'an Inspector in the same 

· •. way as .for MV A projects. The subsequent duties and responsibilities 
of an individuals and agencies acting for the Department and the 
municipality are Iikewtse the same, as are .the forms. Payment, on 
contract or force account work, whethe1· partial or foial, follows 
t4e same,· procedure as in MV A· construction. 89·4 

. An additional form used in connection with T & ;BA force account 
construction Work is a road, report which m:ust be submitted .to the 
Division weekly by the Road Supervisor of the municipality. These re~ , 
ports · are used by him in · making up partial and final statements 

, requesting, payment from' the State. These statements must he ap- · 
proved by the Traveling, Inspector. The road report .. i~cludes comi 
plete details as to labor· employed, equipment used, and work per-
formed. It 'also sets out' information concerning material purchased 
during the week and its ~ost. These rep~Fts must be apptoved by the 
Inspector assigned to the job: . 

f 

. Quite often municipalities · desire to transfer funds allocated by 
' the Commissioner for the construction of a certain project; to an-
. other· project. 394• This situation may arise where the original, pnoject 
· has been: completed· to · the satisfaction . of the Commissioner and final 
payment \has been made, ieaving an unexpended balance, or where 
the improvement of the original road is not considered. necessary at· 

. the time. In either case; the municipality. passes a . resolution 1n the 
form of au application and agreement. The . resolution, describes the 
road to w~ich. the transfer of funds )s sought, indicates whether the 

. work is to. be done by contract or .force account, a~d sets o~t the 
type · of constructio~ contemplated. The . municipality agrees to be · 
b.6und by the forms of the agreement under which the fun~s ,were 
originally allotted. When the application. and agreement for transfer 

894 The Department has. promulgated. a schedule of engineering costs which· wil,1 be shared 
in by the State for T & BA work when engineering has been requested and approved in 
accordance with the Department rules concerning engineering and the submission• of projects. 
: · 8948 T & BA funds, like MV A funds,· d9 not automatically lapse after a given period. 
Transfers·. are allowed ,years after the origin,al allotment. The.· ;Highway Commissioner, for 
example, allowed a transfer of 1930 funds to the 1937 program in Ocean. County, and df 1934 
funds to the 1940 program in Atlantic County. Minutes of Meetings of the State Highway 
Commissioner, 01inutes of February ,2, 1937. and May 13, 1940. . · . · · ·. 
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is·. received in 1the Projrct's . D1visi~n, it is :~viewed . ~nd app:roved f°: · 
the regular manuer bj the ·ProJects Engmeer, Chief A11:d1tor and 
Accountant ( as fo . ava~lability of funds)., Supervisor of State Aid. 
Projects, 5 Highway1 Engtneer and Commissioner. · . . 

The Projects Divisipn also maintains a card system for T & . BA 
. construction projects sitilar to , !hat· used for. MV A projects: Th~re . 

are iseparate cards for ontract Jobs and for force account Jobs, de-· 
scribin·g·. the road,. the dt1 tes when vario.us papers were subm.itt~d and 
approved, the time whe work was started, completed and accepted, 

. etc. There is space on . the back of each card for , a statement of 
paymen~s made, and. f' r special i:r.forination relating to projects 
carried· out under the -,V;P:A. program. ' 

·· The Stat~'s share ~f the cost of municipal roads built with 
T & BA funds was 81 % in 1941, the figure .for the five years pre-
ceding being ,8_6%,89~ Ajbout 86% of the work started, i_n 1941· ';,as 
completed durmg the ear.· The best percentage obtamed durmg 
the preceding decade as 80% in 1939.896 The State's share of 
engineering costs in 194 was 3.2%.' This is about ;the average for 
the decade, The State's share does not, of course, represent all the 
engineering costs on T BA projects, since the municipalities them-
selves pay for· part-of t 'e cost. Engin~ering costs on T & BA con- , · 
struction are · naturally much lower than , for State highway work, 
or even county road and bridge work. Municipal roads. are of simple. 
design and construction, and this fact is borne out by the average 
cost per mile of road coniructed with T &,BA funds. Figures for the 
past five years are :897 

. Township and Bor ugh Aid Con~truc~ion, Ci?sts, 1937-1941 

Year I 
. 1937 .......... :I ............ , ..... · ........ . 

1938 ............... , ..... ,·, ............ . 
i939. • • •.• • • •1• • • • • • • • .' • ·•·• •·• • • .-. •·• • • • •'• • • 

1940 \.' .. •',• ... ; ........................ . 
194t ........... •,• ...................... . 

Average cost 
per mile 

$8,641 
7,615 
8,564 
6,656 
8,934 

895 New Jersey State Highwa Department Annual,Reports,' 1936 to 19.41, rep~rts of the ', 
Projects Division. , ' · 

896 New Jersey State Highwa Department Annual Reports, 1931 to 1941, r~ports of the 
Projects Division. 

897 New Jersey State Hignwa Depia,rtment Annual Reports; 1937 to 1941,. reports of the 
J>rojects Division. · · · , ' • 
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Most municipal roads are constructed with a low or intermediate· 
type of surface since they serve rural areas where the volume' o( traffic 
is· no.t heavy. Gravel roads are most comm~n, and relatively little 
mileage is built of bituminous or reinforced concrete. The following . 
figures, represent the more comJ1lon types of roads constructe9.- from 
1937 to 1941 and the mileage of each :801a . l 

Township and Borough•Aid Construction Road Types, 1937-1941 
. - ' - "\ ' ' . . 

Type of road 

Gravel ... , ................... . 
Gravel Bituminous. Surface 

Treatment .•............... 
Gravel, Calcium 'Chloride ..... 

-Bituminous Surfa<;e Treatment 
Bituminous Penetration Mac'a-

· dam ......... ,, ... _ .......... . 
T "A'' "T" ype · or · ........... . 
Bituminous Concrete ....... . 
Reinforced Concrete ... • ...... . 

1937 , 1938 

120.80 100.15 

34.75 29.95 

4L49 55J2 

18.21 24.60 
10.49, · 15.48. 
13.P2 14.04 

, 12.27 4.01 

Mileage 
1939 

117.65 

4:t95.· 
11.01 
56.47 

20.84 
19.93 
16.93 
3 . .90 

1940 

90.53 

·37.42 
10.41 

· 53.ro 

18.06 
13.00 
15.41 

'-

3.85 

1941 

110.50 

40.20 
14.62 
29.66 

22.87 
20.54 
19.63 
4.01 

Total. Mileage for Year.... 252.85 247.89 - 299.46 250.00 269.95 

Most of the mileage built with T' & BA funds is located in town-
ships and boroughs;- Only about five per, cent. of these roads is to be 
found in cities entitle<I to receive State Aid,· and ~n even lesser per-

. centage in towns and villages. The following tabulation shows. the 
location of the roads built in the five-year period· from 1937 to 1941 :.811• · 

Township and· , Borough .. Aid Construction Road Locations, 1937-1941. 

r·· Total miles Year, Townships Boroughs Towns Villages Cities built . 

1937.: .. : ... 163.10 . · .. ' 73.22 2.56 1.02 12.95 '252;85 
. 1938, .....•. 148.42 . 77.34 10.13 1.48 '10.52 247.89 

1939 .. ' ...... .205.74 70.44 8.82 0A2 14.04 299.46 
1940 .. ; ..... 167.18 . 62.10 9.66 ll.06 250.00 
1941. ....... 184.3,4 6Ll0 , ,6.73 0.23 17;57 269.97 

897~ Ibid. 



51,6 

, The constructio1i"o T & £A gravel uoads is often, postp~ned lllltil 
'late in the season beca se of the delay in passing the. State Highway 
Fund Appropriation_Ac .. The result is that after the required bituinin- · 
ous surface t!,pplication · is m:;i,de, 'it does not cure properly and the 
roads brea~-: up under. t e influence of the winter an.d spring weather. 
The Projects Division, t erefore, no longer permits bituminous applica-
tio:tis to be made 'late i the year, but· requires the work to be carried 
over into the next seas n .. This accounts for the fact that i.n some 
years more' than: 25% f municipal road construction work remains 
uncompleted. Thus, 'by.· orce ,of circumstance, the cost of construction · 
is increased and· traffic_ i convenienced.898 

In recent years, the Projects Division has carried· out some inter-
· ~sting experiments in r ad stabilization ,work in connection with the 
State. Aid program for · unicipalities. In 1934· sto11e was mixed with,· 
earth road surface and teated with. calcium cb.lo:r;ide on certain roads 
in H11nterdon., and_ Midd~· sex Comities. . The resu~s were not entirely 
satisfactory, . b~t 'the~ _r ~esent~d an im;Proveme~t. 9ver , the existing 
surfaces. 899 · Soll stabihz t10n ,with cement was. tried on a Hunterdon 
C.o· u.nty. :road in.· .19. 39, .a{d· .. ex.perime~tal.· s·.ect.io.ns ·of s. ~il stabilization 
with tar were built on Mtrcer County roads in 1940. and 1941. Results 
in. :dicated that the. latt~r ·r. ethod might be used in South Jersey where 
good gravel is scarce.900 ·· 1 · . . 

· Experi~~nts _wi~h c~tton fabric ro~ds haye ?een · carrfod,. out· in 
several counties m recent years. The work consists of covermg the 
existing bituminous surf ce-treated gravel road with cotton fabric, 
The fabric is then coate . with, 1:J,ot tar and given a stonE: cover, and : 

- 0898 New Jersey State Highwa Department Ann~dl Reports; 1934 to 1936, reports of the 1 

Projects Division. MVA mainten 'nee work involving bituminous surface treatment on county 
roads is likewise delayed until mi sumrner, 'with the result that traffic is inconvenienced., 

The amount of wor.k begun in each of the past .five years and remaining uncompleted on 
December 31. was; 1936-28:6%; 1 37__:_21%; 1938-33%; 1939-20%; 1940-26%. New fer-. 
se1. ~tate Highway Department . nnual Reports; 1936 •. to 1940, reports of the Projects 
D1v1s10n. ' · ' , 

899 New J~rsey State Highwa · Departmmt Annual R~port, 1934; report of the Projects 
Divisi\)n. . ·. · 

' rioo New Jersey State Highway Department Annita! Reports, iJ.939 to 1941., reports of the 
Projects Division., Soil stabilizat on with cement cost $29,878 per mile because of large 
W. P. A labor c9sts. Soil stabili ation with. tar .cost $2,507 per mile in 19'40 and $4,038 in 
1941. The 1940 report co1;1tains a · illustrated account 0£ the· latter work 
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the road rolled.,' These experiments 'have been carried' out in coopera-
tion with the Public Roads• Administration. The value of this type of 
improvement is questionable.901 

Township. and Borough Aid (Dirt Roa~ Fund): 

It has aiready been noted that $50,000 of the $125,000 of T & BA· 
, construction funds reserved by the Commissioner ann~ally for e:xch 
· county, is available for maintenance a~d repair of unimprqved rµ.u11ic-
ipal roads. Applications for all<?tm,ents from this so-called Dirt Road 
Fund must be made to the Board of Freeholders ~f each county on 
or before . October 1. Any part. of the $50,000 not applied for ih time 
is added to the .$75,000 available for the ,Gonstruction of unimproved 
roads. 

Before the Revised· Statutes· of 1931 were adopted, some,\o,f the .. 
municipalities used Dirt Road Fund money without matching the State 
f~nds on, a 90%~10% basis. The Revised Statutes made it .clear that· 
municipalities must contribute 10% oithe cost of the maintenance and 

' ' repair of the 1mimproved roads. 902 The Attorney~General ruled in 
accordance with t:tte statute a:uq. the municipalities, were , notified tJiat 
thereaft~r they · must contribute their proper share of the cost. 

No special form,:is used 'by municipaJities iri applyi:p.g t<? the Board 
of Freeholders of the county for allocations -from.the '$50,000 Dirt :Road 
,Fund. The Board of (Freeholders determines _what roads it would be 
best to include. in the program, and then sends a detailed schedule· to 
. the . Projects Division before J aii.uary 1 of each year, setting out the 
name of eac,h, road, length, description of the. wprk to· be done1 and 
estimated cost: This is don~. by letter. Almost all of the counties ask 
for their full share of the Dirt Road FU:nd. 903 

I , . 

901 N,ew Jersey State Highway Department Annual Reports, 1934, 1937 and 1938, reports 
.. of the Projects Division. The 1937 re~ort i:ontai~s an i11ustrated. account of the work. , 

902 R. S. 27:15~3. 
9?3 Co.unties which, d~ not. request the $50,000 to. which they are entitled are Gloucester · 

and Hudson. Occasionally, a. county asks for less than this sum. The amount requested by 
counties for each of the years 1938 to 1942 was: 1 1938-$850,000; 1939-$905,000; 1940-
$925,000; 1941-$925;000; ·and 1942-$950,0Q0. The total amount available in ea.ch of these 
years was $1,050,000. New_ J e'rsey State Highway Department Annual Reports, 1937 to .1941~ 
.reports of the Projects Division.. · . · , , ' 

\ 
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After the State Hi~hway Fund Appropriation Act has been passed 
and'the funds actuallYI become. 1available the Supervisor· of State Ai~ 

··. Projects recommends to the Commissioner, through, the High'Yay. 
Engineer, that the amotnts requested. l>y each county b~ sent .to them. 
The Department makes no Careful check of the work done with these 
funds, although once in a while a Traveling Inspector will go over the · 
roads on which funds a~,being expended. · In some counties, like Essex 
and Passaic, money fro the Dirt Road Fund is used for the construe-

' ' tion of municipal roads£y contract or under a W.P.A. 'program. They 
send copies of their pl s and specifications to the Projects Division 
for its information, alt ough not required to do so. This is, a very 
desirable way of using the Dirt Road Fund because it results in the 
improvement·of' roads ,rJquiring attention. . . · -

.It is clear' that. tJe Department has no real control over the 
expenditure · of a possib e · $1,050~000 annually by municipalities. The 

· entire. matter is left in he hands of 'the Boards of Freeholders.· This . 
loose .practice · lends itse · to abuse. ~nd waste; 

Township and Borough id (Mainte~ance ~nd Repair): 
', 

In·. 1929 the· Legislture passed an act. providing that the sum · 
of $210,0. 00 be .se~ aside annually. _on Octob.er 1, or. as soon thereafter . 

. as availa~le, from the .. et receipts of the Motor Vehicle, Fund for 
the iµaintenan~e and repiir o! ~uncipal roads constructed wit~ T & BA 
funds.. The Highway ,Cokno11ss10ner has the power to pay this money 
t? ._ the B,,oards of Freehol,ders . of . the s~veral · cou~U~s i~ ·such· propor-/ 

. t10ns as JJ_e may i).eterITfine. In makmg the distribut10:q, the Com-
missioner can_:take into consideration the l number of mi~es of 
constructed with T & B. funds and the· cost to the various mumc1:, 
palities of the ~maintena ce thereof. 904 

' ' 

· ,'Although,the 1929 at did not mention how much the municipal-
ities in each county were o,receive, the prac,tice of. the Department·was 
to divide the $210,000 a: ong the 21 · counties equally. Some, . like 
Rudson and Essex, · had , such good . roads that . their municipalities 
had little need of their $ 0,000 share for maintenance. Consequently, 
the funds not requested were transferred to. other · counties. ··The 

- ' f' -

. 9o,p_ L. 1929, c. •255, s. 1; R S. 27:15-10 . . 
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, municipalities in ~unties who~e shar_es : were thus :redistributed did . 
not like this arrari'.geme:tit. . They. wer~ able to obtain the passage of 

. ' . . . '- ' :. . ! . . 

the 1938 act. permitting them to use · T · &, BA mairite:ttance. funds as 
their- share on W.~.A: projects.005 · In 1989, ,the ,muriici:(>alities in the 

. la_rger .. ( first . ·class) ccn1-nties :<>btairied legislation -allowing thein to· 
u~e this money for new construction,. r~cdnstruction, bettel'IIJ-ent .. or ' 
improvement- of their · roads · a'.ild _streets. •with -the: permission of the 
Highway Com.niissiorier, -wherever u · woulq_ pe more economical and 
adva:~tageous to do' S?.soe- . . ' . ' .. 

The $210,000. ailowed for T . & ~A maint~nance work annually 
. soQn proved entirely, inadequate. 907 The : mileage · of such roads built -
:wlth T BA furi.ds·was 1,307; miles i11: 1929. · Almost 2,400, additional 
miles were built b~f0re . the . ·act" incr~sing the amount availabfu for 

. niain_temince to $525,000 annually was passed, in 1940. · In_ 1939 and 
· 1940 it became ,nec~ssary to . use 'r & BA construction•. funds for -the 

· surface . treatment of g1·avel roads that had been , built. under the 
·T & BA program, bec_ause .- of the lack of maintenance funds; 908 The 
use ·of· these fuii.ds · for· ~aintenance purp(i)ses was questionable. The 
action taken_ was justified under the ·wording of ·the· 1938 statute 
which ,defined "unimproyed road" to mean ·"any _road which, in the 
. opinion of ,the S-ta:te- Highway Engineer, is _ unsuit~ble for present day 
tra:ffi.c.".000 · · 

' · Many municipal roads built JVith T & BA funds have' reached 
the. stage w~ere i~ is no · longer economical to flttempt to maintain 
them. Several hundred -miles of these roads have become unsuitable 
for present -day traffic, ~nd additional .- mi,leage is falling into- this 
ca~egor.y with each passing year. It is imposs_ible to reconstruct the~-

eo5 P. L. 1938, c. 10; R. S. Ap[1-. A; 3.:30 to 35. 
so~ p/ L. 1939, c. 380; R. S .. 27: 15-18. 
·907 See !jew Je,:~~ State Highway Department Annual Reports, 1933 and- 1934, reports 

of the ProJects D1v1S1on. - . . . . . · · ' ·. : 
. . ;- '· . . . . ' . . 

.. • 908 l!eµJ' Jers_e~ State High~ay Depar.J"!'ent Annua./ 'Reports,_ 1939 and 1940, reports of 
the . ProJects D1v1S1on. . T & BA construction funds . were · used for maintenance work on 
56.4Z,, miles _of -municipal roads in 1939 and on 53J0 miles· in 1940. Despite the fact that 
_$525,00!) was·avaHable ih ~941,·construction.funds,were used.for surface treatment work on 
29,6 miles of _roads. _ . · ' . . · .' . 

. . · · 909/P, 'L. 1938, c. 362;' R. S. 27:15-17. - .See New Jers~y State ,High~ay Department 
Annual Report, 1941, report of the Projects,, Division;, · ; , · . - . · · 

. . . i 
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under the present ownship and Borough Aid Act whjch 'provides·· 
for the construction~ grading and drainage of unimproved municipal 
roads. The Supervi or of State Aid Projects Ji.as recommended that 
the act be amende to allow of the 'construction, reconstruction, 
grading and· draina I e • of these roads. 910, 

< "'\ 
The act gives t e Board of Freehola.ers of each county to which 

T .& BA maintenanc funds are allotted the. p9wer to distribute them. 
among the several . unicipalities.911 Municipalities receiving State 
Aid funds must cont ibute such. sum towards the .cost of maintenance 
and repair as the ommissioner or the Board of Free:P.olders shall 
require,. but in no e ent shall this 13hare be le.ss than ten per cent: . 
The Board of Freeh lders may agree to contribute a portion of th.is , 
~ost to' the inunicipafity. 912• .· . ' .· . . .• • . \ · · . 

· · . In order to. obt31n T & HA maintenance grants, the municipality 
m~s~ subm~t .an .. appl~cation a. nd ag~eement for State A.id_ to th. e Co~-
nnss10ner for approv41 · and allocat10n of funds. No estimate or bill 

. may. be paid unless tfe work done or the servi~es rendered ~ave first 
been approved by the~Commissioner. 913 , , · , 

. T. he sum.. of $25,. 0 0 is a.· llotted to th~ municipalities of each county 
under the 1940 amen rrient ·to. the .1929 act. . Any :µiunicipality desir: 

· ing T & BA ~ainten nee funds makes application. to the Board of 
Freeh9lders of the c unty in w:hich it is located before January 1, 

. on a for:in ;prescribed • y the Projects Division.· The ~pplication gives 
the n;=t,me and descrip ion of the road, the year in wpfoh it was con-
structed under the 1 16 Herrick Act, the portion o~ which it is 
proposed to spend t e funds requested, the type of work' contem- , 
plated·•and the mater als to be used, as well as the estimated cost. 
The mm:1icipaHty decia~es tha~ all work ~ill be done in ~ccordance W:it~ 
an agreeJ,I1ent to be eJter~d into between the county and the munici-
pality. ,The' applicati ,n must be approved 'at a meeting "of the gov~ 

' ' 910 New Jersey State Hig way Department Annua( Report, 1941, report of the Projects 
Division. ·· ., · ·' 

911,R. S. 27:15-11. 
912 R. S. 27:15-13 and 14. Under the original 1919 act, 111unicipa\ities were required to 

pay, 25% yf the m:aiittenance ' ost. · 
I 91a R. s. 27: 1s.~15. 

. r 
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erning body o( the, municipality. Two .copies are. submitted ·. to the 
Board of Freeholders, which forwards .;me copy to the Commissioner 
when· it decides to· include the application. on the annual T & BA 
maintenance schedule. · · · · 

An agreement is then entered into bet,veen .the Highway Com-
missioner and the county. , The county binds itse~f 'to· execute an agree-
ment :with each :r,nun1cipal~ty receiving funds, whereby· the munici-
pality will pay the c011nty such sum as the cBo;:trd ,of Freeholders 
may determine, · which sum·. shall not be less than ten per cent. of 
the cost. The county' further agrees that its Supervisor of . Roads 
will do the necessary maintenance and repair work in a manner. 
acceptable to the Oommissioner .. ,· The worlr may be · done ·by· county 
forces,· by contract after adve:rtisement, or by the mtLnicipality under 
the supervision of 'the County· Road 'Sup~rvisor if it ,has a proper 
maintenance organization. 

Among other things, the county agrees that, where any of the 
( work is done by force account, agreements must be submitted and 

approved by the· .Commissioner b~fore work· b~gins; that, materials · 
complying with' the Department specifications ')Till b,e ·· supplied in 
.the quantities . necessa'ry; that proper <accounts r will be kept; and 

· that the county will submit specifications for materials, equipment' 
· , .or •workmanship to the Commi~sioner for' approval before advertising 

fbr bids, , and submit a list· of the, bids receiv,ed and the action of. 
tM county in awarding the contract f?r approv11l before :finally execut• 
ing the contract .. 

This agreement, ' executed by the Board bf Freeholders, must be 
1 approved by the Supervisor of . .State .Aid 1Projects · and th.e I{ighway . 

Engineer before the Commissioner signs on behalf of the State. Under 
· the agreement the Commissioner agrees to set aside . ninety per cent. · 
. of t~e cost indicated in the detail~d schedule submitted by the county. 

· This schedule contains a .complete list of the roads ori which it, 
' is proposed to expend T & BA 'maintenance funds. · The name of each 

road is set out, together .with a descripti~n of the existbi;g right-of-~ay,. 
repairs · contemplated and kind of surface treatment materials . to be 
used, and· total estimated cost. The schedule is signed by the County 
'Supervisor of Roads and Board of Freeholders. The .. Chief Auditor 



522 

·. and Accountant a ppr yes · as to the availability . of fun.ds; and after 
th.e Projects, Engi:i::J,eer · Supervisor of State Aid Pr~jects and Highway 
Engineer have each i their turn approved the schedule, the Oommi_s-
sioner signs, noting t e amount of the State allotment ,and · the per, 
ce~tage or ~ost pay~b ,e, ; ' · 

· . The pro~edure fo~lowed ".and , forms used, whether the work be · 
do11e by contract _or, s most often happens, b~ force account, is . 
same as for MV A wor ~. and T & BA construct10n work. _The. testmg .· 
of ~aterials, inspectiorl during the course of the work, final inspection, 
repo.rts, ,partia:~ :a,nd. ~-·. 1. esti~ates a. nd pai~e. nts~all I the.se follow_ th~ 
same 1course as descri~ed for other. State Aid work.914 The ProJects 
Division-maintains a' card record for T & BA' maintenance work. One 
type of card is used fo counties, showing details· rel~ting to its main-
tenance schedul!:). Ano her card is used for each municipality, 1 setting 

, out the several roads, their descriptions, nature ,of work to be done 
. and estimated cost, the reverse side sho,wing the .status of the account .. 

J • ' • 

'l'he Supervisor of State Aid Projects makes a regular report to 
the Highway Engineer . howing the status of plans, specifications, con-
tracts .and other papersl that must be submitted on ,MY A and T & BA · 
projects. This statem~nt provides a ' ready method ot determining 
wh.· eth~r there is anyde~a.y in the proceedings lead,ing up .to the actual 
beginning of :work on al project. . . .•. · ' · 

• ' I A . special set of 'forms . is provid~d fo,r use by . counties and 
· municipalities where Sttte Aid allotments are employed to meet the 
· · sponsor:s . share.· on )V.P.jA.. projects. ·Tb,e Department encouraged _this· 

procedure when the W,P1.A. program wa~ at its height. . 

Any county or. mun· cipality interested in carrying out : a project 
under W.P .. A. auspices submits a statement describing the project, 
the materials thljt ~ill b . required, and .what m~terials and equipment 
it desires' t~at W.P.A. fu nish (this is based on 11% of the labor pay-
roll provided by W.P.A; , and· stating that the project is of definite 

::n;:;~:;i~:.e :tt~alj~~-c:~i:~en~ is forwarded ·by 

. 914 There are ~o. partial pay ents on T & BA force account maintenance w~rk, how~ 
ever. The Com1I11ss10ner approv s. the final fol'ce account statement and payment. . 
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The county or municipality must pass a resolution requesti11.g the 
. Highway Commissioner to submit an application to the Works Progress 
Administration covering the project, and authorizing him to set out the 
sponsor's share in a designated amount, a given part . of which is to 
be provided by the Commissioner for inspection and the remainder by · 
the county or municipality from its own funds. The resolution furth~r 
authorizes the Commissioner to enter into the necessary agreement with 
the Federal agency after the project is approved, and declares that 
the county or municipality will then enter into a contract with· the 
Commissioner as provided by law.915 

After the· project has been approved by the State .W.P.A. office, 
the county or municipality executes the promised agreement, by :whose 
terms the State agrees to provide supervisory inspection and the 
county or municipality the required engineering, supervision, materials, 
equipment and other necessary services, as set out in the project pro-
posal. The agreement states the amounts to be paid by the State and 
by the county or municipality. ' ' 

There are a number of other forms used by the W.P.A. Coordina, 
tor's office during the course of operati?ns and in connection with 
employment reports, costs, estimates. for pa:yment, etc. 

'counties and municipalities have penefitted from the W.P.A. pro-
gram in probably a greater degree than the Highway Department under 
the "Betterment" projects s.ubmitted through the Maintenance Division. 
Taking full advantage of the provisions of the 1938 act which permit-
ted them to pay their share from .state Aid funds, these governmental 
agencies ,have carried out a large. program in cooperation with the 
W.P.A. In this they have had the full as.sistance of the Department, 
acting througp. the Projects Division and the W.P.A. Coordinator. 

An indication of the extent of the W.P.A. program of counties 
and municipalities since it was established in 1938 may he obtained 

· from the .following schedule showing the projects completed and operat-
ing at the close of each year .and the shares of the FederaFGovernment 
and of the State as sponsor :916 

I , 

915 P. L. 1938, c. 10; R. S. App. A: 3-30 to 35. 
' 916 New Jersey State Highway Department Annual Reports, 1938 to 1941, reports of the 
W.P.A. Coordinator. , . · 
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C~urity ancl,:tyiunicip~l , :P.A.-Projec~s, Completed_and Operating,_1938-1941 · 

Year 
. (' .· Completed . 

Federal, · · State 
\ 

, 0 p era ting 
Federal ~tat_e 

193-8 . ·,. . . . 
3,350,135 .. $1,188,836 Courity · . /~.,. : . . , ... ,$ -678;988 $ 343;360 ,$ ' . Municipal '.' ...... :1 . 221,702 168,762 . 1,782,345 , , 888,688, . ·, 

1939 '. 
· County '~, ... '. ·, · .. • .... 3,244,746 · 1584061 7,036,594 2,088,947 ,, ' 

Municipal .· .... · ... ;, 2,.328,776 _1,19,~;499 2,874,844 678,708 
Dirt Road ' -509,463 i73;124 ,• ..... , .. 

\. 

1940 
County .. :· .... '." ... 11,735,873 

., 
: 2,034;so7: 3,088,278 771,481 ... 

'Muqicipal· • . 2,297,756 808,420 1,774;028 · 675,246 .... .. . ~· 
1Dirt'Road ........ 81,904 44;443. ~542585 189,228 

,• I I. ,, 
1941 
· County ........... 594,492 13,671,,020 3,708,042 
'Municipal · •• ~- •• " • 653,536 ,990,840 200,149 
Dirt Road .• ..... ·. •·' 47;997 894,208 ' .. 352,892 

, . )\fost of. the T' . & . B maintenance. f1mds ,are spent . for the surf~c.e· 
treatment of. gravel' ro s and penetration macadam roads; . The extent 
of the T & BA rnainten ce pr,og_ram for tlle}ive-year ·period frorp:''1937 
to 19,41 is shown iii th · following schedule. Balance~ fro:µ:i previous . 
years were -qsed in year to make up the amount of the State's 

,• • : J ' ' •• 

share :917 

T()wnship .. and Bot ugh Aid. Maintenance Program, 1937;.1941 
l . , . ,( , ' ' . I • ' . . ' 

Year , · 
'Schedules. 

· submitted 

1937 '. : .. ; .. . $245,966.46 
· . 1938 ....... . : . · 2'.50,954.80 . 

1939 ....... ·' 234,552.92 

State's 
share 

.$221,430.02 
223,078.61 
211,097.66 •, 

Amount Mileage . 
, ·. available · .maintained · 

-·. 
$210,000.00 '368.823 
210,000.00 ., 419.934 
210,000.00 444.000 

Cost ' 
per · 
,-,iile 

$667 · 
5,97 

·528. 
1. 1940 .. : ... ;. 264,179.61 · 239;429:01 210,000.00 . 500.000 · 528' 

i 470,872.30 ' ,. . sis,000.00 · 194,1 ..... · .. ,· : 52~,955.28 681.000· 769 
,. . . ' 

· 011 New Jersey State,Highw 
l't'ojects Division .. · . · . 

., -: . ' . ' ·. ,. ·. :··, ,. . . . : ' 

Department Annual Rep0rts,.1937 to 1941, reports ofthe 

,, 
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, .... There have been 3,936.54 miles of municipal roads bp.iltwith T & 
BA funds since 1921. 018 State Aid . · funds · ··are . being · used for main-

. tenance and repair on less tha_n one-fifth of this mileage each' year. 
The volume -of requests made to Boards of Freeholders annually far 

'. ' I . ' , \ ' 

exceeds those which are :finally presented by the Boards to the Highway 
Commissioner on the Ti &)·BA. maintenance schedules.: County officials 

1_ necessarily have to reduce the requests to a figure approximating :the 
$2.5,000 ($10,000 before 1941) that will be apportioned to each county 
by the Commissioner. Since the municipalities have very limited funds, ·· 
and few of their roads possess a high type surface; it follows that the 
rural system is not receiving the attentio~ it should. . 

. ' ; . {' .. ' - \ ' '. ' 

· In this connection, one should consider the results of the road 
mileage survey. made by the :s;ighway D,epartment in °1939. This is the 
most recent study available, but the figures · are sufficiently accurate for 

\ - (' ' . .· ' \ 

mm here. ,Schedule 10 · on page ~26 shows the road mileage for the 
entire State, by systems and types of road surfaces~ · 

·. J>ractically . every ~ile · of the county road. systems is improved, 
although about half, of this mileage has a Jow type surfac~. Township 
roads, which comprise 41.3% of all the road mileage of the State, a-re 1 

57.9%'" unimproved; and of ~he ·borpugh roads, whi~:Ir make up 14.9% 
Qf the State m'Heage, 33.07% 1 are unimproved. , In li:lhort, less than one~ 
half the township and "borough roads are improved, although they 
constitute 56% .of the entire ,mileage of New Jersey. 

\ 
The percentage of unimproved roads in rtownships is by far the 

• , ., . . I_ _ , . , 

largest of any of the classifications. It is, mainly responsible for the ' 
32.61% .. of unimproved mileage of all State _roads. 

i I 

There'. has been sollle progress made in bu1.lding up the rural 
system, but: . it has been , slow; Road mileage. surveys' made in _ 1927 

·_ and 1932 s:qow the following for township a'.nd boro~gh "roads :9111 

· 9_1s See p. 5Q5, supra. 

919 New Jersey Stat~ Highway Department Annual Reports, 1928 and 1931. 

:.J 
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Township·and aorough,Roads, Improved a~d-Unimproved Mileage· 
• • ' C • • • • I 

· Township Roads 
Improv~d Un'impr(}Ved , 

'January 11 1927;. : . ....... 26;10% 
• ·, I.: . " 

January 1, 1932.·.,:,..... 32.87 
July l, 1.939 ; .' ........ i... 42.10 

A Seconda.-y. High~~y System: 

,73.90%' 
. 67.13 

57.90. 

Borough Roads 
Improved Unimproved 

st78%: 
Si37 
66.93 

48.22% 
,-/ .. 

42.63 
·33.07 

The outstanding: ~conomic 'reason I for inaugurating the: policy ''of 
State, Aid. was the inequitable . plan of highway taxat:fon which . pre,/ 

1 (vailed:- generally throughout the ~ountry in 1890. , Under the system 
· .of local ~anagemen.t of highways, the tax burden\ for road purposes . 

· · fell almost entirely on: .rural property~ Urban areas generally escaped, · 
paying a 'road t~. Not only was this un.j~st, but it r.esuited in insuffi- . 
cient funds for the construction anµ. maintenance of roads and bridges_ 
of the type required> New trafticrcondition~ created problems of con-, 
struction. and maintenance which the· limited skill of local officials 
could not solve. 920 . . - . · . . . . 

1 The. mov~ent to get the farm~r out of the ,mud and to . bui,ld 
, 1farm-to-market roads began. to ·take· .on increasing proporti9ns ... New . 
. Jer~~y was.-the tirst State to take. action. .. The- 1891 State Aid Law , · 
was pioneer legisl3:tion. It abqlished the practice of panug highway_ 
taxes with·· 1abor and suQstituted a cooperative plan. of :financing: high-
ways, embracing the State·, the cbunty, ·the township and abutting 
property ·o~ers. ' · · · ' · · · · 

The new arrarigeJP-ent was .followed by many other States. ,The 
State Aid program of New Jer~ey grew as more ~nd more local ·gov-
'er~ents took advantage of. ·the ~ew poUcy of -cooper~tive . :fin3tncing 
of road imprc:Nements.· The ·· results achieved were of a relatively.. 
high 'order {or the, times an~ the ·needs of traffic. Tomijhip~ wanted· 

, to build ~ood· roads as rapidly as possi'!>le:. 
- -,The increasing ,use of 'the autqmobil~' created' new problems. 

. . : 920 Agg and Brindley, op. cit;,· pp. 37 and 38. ·· 
l ' \. • . • .. ·;. • ~-

'I 
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The change in the natu e and volume of traffic brought demands fo; 
,incriiased State Aid. , ara!\eling this development . ":"' the gi'owing , 
centralization of con tr 1 in the . State government. In · return for 
providil}g grants-in-aid the State' insisted upon a greater degree of· 
regulation over· local hi hway · administration. Surveys, plans, ·specit 

· cations and contracts h d to be approved by. the ·state agency. · ' 
I , ,• c 

. • The Highway Commission' created . und~r the 1917 statute, and 
, later· the Highway Cobmissioner, succeeded . to the powers ~nd 

duties of the State Oomfissio:lier of Public Roads in connection with 
State Aid. As counties end municipalities gained a greater measure 
of- influence- in legi-slativf m1:J,tters, t_.he amount of Sfate A:i .. d. and. the "· 
uses to which funds cou+d be Pl?-t, grew. · The history of the increas!:) 
in Motor Vehicle Aid fl nd Township and. Borough _Aid has been 
t~aced. Annual appropr ations for MV A today amom.1;_t to :$6, 735,000, 
and the yearly contribu ion to the T & BA program is $2,625,,000 
for constructioTu and Ifrt Road Fund purposes, and $525,000 for 

l I • ' I 
maint~nance_ nee~s. , l . , 

Counties _and municipaliti~s generally h~ve come to look upon ' 
. State Aid fLS a political tnatte;r. _ The pressure is .constantly for. more 
funds that may be _ used I for. a greater variety of pu.rposes. In the 
light of the exposition cqntained in tliis section, .bne. must 1:J,gree with 

· the criticism often· madelj that the present , system of State Aid does 
not bea. r any . precise, rel;·~-ion.' to the needs .bf_ counties·_ anl municipa{ 
fties, nor does it result i . the most effective use of the funds.. . 1 . 

' J '·.. - • • ' • " \ '. , • ' 

· , The area-population-toad mileage formula. used in 1distributing 
$6,000,000 to counties m~y have been eqliitable at soine past date. 
At best, it is a. very r0111gh approximation to the relative needs of 
. these agencies .. · The formula is generally considered as prejudicial 
to the' metropolitan coun't1 ies,. Despite thek long and continued· ob- · 
jection to it, this meth_od . of' distribution has remai~eQ. on , t~e _statutEi . 
b __ ooks beca __ use of the _ mfli ence of the · rural _ c~unties. _. ~hi_s · 1s only 
one ~spect of the . strugg e between· the agrarian economy_ and the 
industrial; urban econom that has been waged in legislative · halls 
with increasing force for .a century or more. The $35,000 receiv~d 
•· -1 ' . . . . . . • 
by each county_ from\ the additional MV A, appropriation of $:735,,000 
does not correct the,inequi, ies of .~he formula. 
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Schedule 1,0 shows that although more, than 99% of the county· 
road systems. are improved, half of the roads are _of gravel. This 
explains why more than .50% of the MV:A fµnds. go toward mainte:i;i.ance, 

, and extraordinary repair of · county roads and bridges ( Schedule 9). 
•. Less . th_an 10% is used for construction or reconstruction. Instead_ · · · 
· of employing MV A funds for intermediate and high type surfaces, 
counties, are spending almost a quarter of the. State Aid money 
in paying princjpal and_ interest on their road_ and bridge bonds. 
Essentially, this means that the Legislature, one~ interested in buHd-
ing up 'a durable secondary road system, has tfyrough alll-endment qf 
the original ·act lent itself to 'helping coun:tie's · ke~p their I tax rates ; 
down. · 

In the case of T , & BA foi'i.ds, almost. a million dollars (the Dirt , 
, Road Fund) annually goes into maintaining .roads of low type sur'face. · 

This :i:nw:1.eyjs handed o~er to the c?unty authorities who distribute 
the funds. as their discretion dictates. The State has little or no 

• . ' . • I • 

control. The Highway Department, possessing , no power under · the 
statute, · is practically limited to •being the agency for handing· the 

, money over to, the Boards of Freeholders. Year after year, the. 
''dirt roads" of the to\vnships, boroughs and -villages, swallow qp 
a million dollars worth of maintenance materials. 

\ . ' 

\ ' , ' \ 1 

The balance of. the $2,625,000 of T' & BA· construction funds is 
used for construction purposes. The fact, that more than half of 
the township and borough; roads are still unimproved shows that. the'. 
program of building up.· the rural :p:1.ileage is proceeding at a slow · 
pace; ·1. 

The' point has already been. made, that .even ,with th_~ incr.eased 
·· amount of State Aid nioney available for maintaining and repairing 
T & BA roads, • $525,000 is not enough to do the job; 

i . . 
The fact remains that the smaller u11its of government are grner-

ally unable to cope with the technical,, economic and engineering prob~ 
lems that arise in the construction of highways suitable for present- . 
day highway traffic. The same may be said for most counties where 
important through routes are concerned.921 

021 Cf., Agg ;ind Brindley, op. cit., p. 52. 

I ,· 
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• The present trend tn highwa; administration, as in most govern- . 
. mental .a. ctivi·t· fos, is to~. rd .larger units· o.f c.ontrol. 0•22 Loe.al. go.· verning 
bodies, which have dir ct co:utrol of almost ninety per cent. of the 
roads in the country, . ave clung with great tenacity tp the powers 
which they possess . overl • highway matters. 9 ~3 Thei.r limited resou. rces 
and ability to deal with the problem of roads and bridges, and the 
reali~ation· that more efficient administrative methods must be adopted 
if waste is to be avoidJd and progress m~de, has led some States to ' 
assuine full responsibilitjy for the 'construction and maintenance o{ al( 
roads-' I 

way r:-0!t3701t":~ ~d~":1:!o:v:i ::u=~:n:i~0~ !,'.~: " 
. ing restilts in county "[highway . admii;iistr::ition. Virgin~a ,assumfd 
. responsibility for all rotlds in. 19,32.924 Pennsylvania. took over 20,156, 
miles of rural r0ads in :i]931,025 Other jurisdictions have taken similar 

'action, merging' tlie. locd~ systems ,into the county _or ··state systems. 
In Connecticut, State-Aid roads, when constructed, become part of the 
main State system. 92.6 J 

A secondary sy~tem I of roads was recommended by Highway En-
gineer Sloan in the plan [which he recommended in 1926.927 . The High-

·. way Commission ~d no4 adopt w: excellent · sugge,Stion ill. its reimrt 

922 MacDonald, op. cit;, c. ~IX. ' • ·, 
1 923 Ibid. · The' township is the primary unit of road administration in the North and . 

East, the county servi!1g in this c~pacity in the South and West. See, also, Agg and_ Brindley, 
· ';>P, cit., p. ~4, w. ho po11;1t out that. [the.control of local governments over road and bndge work . 

1s of h1stoncal denvat10n. · , '- · 
, · . 924 Following an ~xhaustive~study of t.he primary aiid seconda~y highway systems of . 

· Virginia, a ComthissioJ;J. appoint d .by the Legislature recdmmended tliat the two · systems 
be combined into a single system~ of 4.5.,891 m.iles, .to 'be "ma. in. fained a.n<l, .improved so as to 

· produce a -coordinated systeni o~ highways adequate to meet expected traffic requirenients 
?f the, State. Ro.ads ~arry.ing li~.e e traffic shou.ld b.e.. ~reated alike reg~~dless o.f the system 
m which they happen to be." 'f?.eport of Commission to Study Primary and Secondary 
S~st<;m;s of Highways in. Virgirli,a, •S!lbmitted to, the Governor and General •Assembly of 
V1rg1ma; Senate Document No. (Richmond, 1940). 1 , , · 

• ' ' \ ' i - • • ' ~. 

~2.5 Act 203, June22, 1931. he taking over of so great a mileage at one time {the 1 

existing State System was only l ,521 miles long) put a great strain on the Highway De-
partment and the State. Altho gh the amount appropriated for highway purposes: was 
increased in the decade following it was necessary to spread Jhe funds thin. The Organi-
zation. amd .lldministisation of Pen sylvania's State Government, op. cit., pp. 2402 to 2404. 

926 BiennialReport of the' Hi hwa.y Commissioner of ,Connecticut, op. cit., P. 86. 
· 927 ·Report of the State High ay Engineer to the State Highway Commission, op .. cit. 1, 

pp_. 26 to 29. The secondary. syst m was to comprise 22 routes with ,a total mileage of 634 
miles. See p. 351, supra, ·· · · 
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' ,tc, the. Legislature, hut passed it by with scant consideratiori.928 It 
thus missed · the opportunity of making a constructive start. on . an 
integrated and effi~iently admin!stered secondary -system. . 

,·, tp_· 1929 the ABsist~t Highway Engm:eer in cha;ge of the acµninis-. 
tration of State Aid suggested the desirability• of u,tking over most, of 
the_ township ·roads into the · county systems~ He indicated 'that •since 
the countfes were :financially unable fo do .this at the. time; the trans- · 
fer would .have to <iome about, slowly as funds_ becam~ available. :No . 
·action was' taken on this suggestion by. the. Departi:Q.ent or -the 
Legislature. 929 · · , 

. ,A sug~estion was inade in the D~partment :j,n 1930 that towmiliip 
• roads might advantageously be classified in\o three groups:- (1) those 

which logically form 1a part of \a comprehensive county systein, (2) · 
, ,others that are important from the ·standpoint of _the entire_ township, 

and ( 3) the remainder which · are of. local significance only. A ,method 
would then be worked out of distributing· State- Aid to the _first two 1 

classifications. -Although the' Abell Commission recommended that a 
legislative committe~ be: ·authbrized. to study fhis · suggestion and. m- ' 
. vestigate the needs of local · roads, nothing .further was done about, th,e 
matter, 830 The) Commission also noted that little attelition had been'. 
given to the methods ~sed, in, 'and : the costs of,,' the, improvement, and 
maintenance of township roads, and indicated that there was a broad 

-field for useful action by the Highway Depart,ment in "this directfon.981 , 
. . . . . 

:By 1932 the im,portance of th~ problem prese:q.ted by r-q,ral road!!! 
· had gained general .recognition, • ~he Princeton· Survey report , attacked 
~e subject on a broad front. Its discussion ·of this phase of highway 
administratidn w~s _one of the outstanding f~tures, of its study of the 
Highway J?epartment. · 

. _ The r~port · recomme~d~d : ·,- ( 1) the transfer of . the administr_atio~ 
· of local roads to the counties, ex~ept where the townships were dis-
tinctly. urban in. character _a~d had qualified engineering· staffs; The . 

·· . 928 Report oi the State Highway Com~ission 0f the State of New Jer~ey to_ the New 
Jersey State [,,egislafure~ of 1927, ,ofr. cit. See p:, 352, supra. . . · · · ' . · · _ · 

· · -929 New Jersey S,tate Highway Department Annual.,Re'port, 1929. The Assistant High-
way Engineer is the' present Supervisor , of . State Aid' Projects. · · · · 

, : . , ' ; ' , ,' , 

. 980 National Institute .of P~lic Administration R'qport, op. cit .• pp, 309 and' -310 •. 
. , ,( ' ) . , . . 

. ea1 Ibid., pp. 312 and 313-, 

, l. 

./ 
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ad1!1inistration of pri~af y and secondary ( co:untyf highways. was to 
•be· transferred, as. d~sigfated by the State Public Works Planning . 

Oommis1sion. proposed . b~ the_ survey, to the State. · ( 2) As; an al- .. 
j terriate to arrangement fl) , it was suggested that. the loc~J roads be . 

tr~n~ferred to the State! leaving to the counties substantially their 
ex1stmg systems. 932 , • , 1 · . · . . . . ·. . . , .. 

The · Princeton Surtey se~med to favor· the first · method~ It 
cou.ld .. be. eff¢cte.d ':ith _Hl. tle disturbance; both .. the. State an~ counti.es 

·would• expand their hig~way work downward. It was pbmted out 
th.at_ mos. t t.o~n.ships w:e~r. not economical areas highwa. y .. a~inis-
tratrnn. .Thetr financia~ resources .. were too .limited to· permit ·of . 
an invest,m.e~t in road 11tachinery, a;nd their area t,oo small to make 
economical of . equipl· ent. Most of th,em did not have ,trained · 
engineering departwentsJ Their. administration of :hjghway work in-
creased overhead costs

1 
a1d decreased t~ effectiveness of the' expendi- · 

tures. .. . . , . . . I . . . . , . . . . . . 
The reply of the Hi~hway Commission .to these recommend~trnns . 

·• 1was in line . with .. its, at tit de toward . other suggestions made· regarding 
' ' . '·_: ' ' ) ' ·,, , 

the work of. the I)epart ent. ' It -was, on the defensive. Using the 
survey's. ·. sw. :e. eping and _o. fi;~n. ill-a\lvi.s,ed reco ... ~Illen. d. ations ~or economie.s 
as a .stall.an.g horse, .. ·. it t.ludge. oned every recommendati.on., ,good or 
bad, including the .one 'unrr discussion. .• . . · ··.· 

: It stated categoricaU~ that either plan of road transfer~ recom- . 
. men,ded .. by the Princ~toj Surv,~y · report would incr:ease the .. cost , to 
· the State. .. The Oomm1s~~pn then weut on to recommend, on its part, 

art extensive. liberalizatiot of the ,entire State· Aid program. It asked 
that (1) the thenr.$4,000,000 MVA appropriation to counti~s be con-
tinued, and the Legislatu approve the Commission's proposed policy 

.'to permit the ~xpenditur of these funds without any ;matching by 
the COU1tties; (2) ,the $ .3,5,000 provided for MVA worlr on county 1 

roads under P. L. 1930) c. 17,~ remain undisturbed, and the Legislature · 
relieve the · counties of p .· ying .· at least 50 % · of • the cost of improye~ 
inent; J 3) the $2/00,ood for, T & BA construction · aqthorized by 
P. L. 1931) c. 377 be con}inued, and the Legislature reduce th~ obli-

. 932 Pdnceton. ~urvey rep?rt, or, cit., pp .. 162 and 2q7: ~he Commissiop. tb Investigate 
. County ~n.d M1;1mc1pal Taxat!on aqd Expend1tures,-appomted m 1?30 bad recommended tliat 

the admm_1~tration I of township road!'\ be transferreg. to the; ,counties. ~eport No. 5, High-
way Serv!ces4ndCosts (Trenton,119~1). ~f-, Agg and.Brindley,. op.~it., pp.46,47and 52. 

. , / I 
I' l 

' \ 
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· ' gatiori. of municipalities to pay .25,% of the cost, to 10%; and ( 4) 
· the $210,0Q0 appropriation made annually .pursuant, t6 P. µ. 19'29, , 

q. '255 remain undisturbed, aJ;I.d - th~,.· Legislature relieve the municir 
: palities. of thei'rl-obligation to pay '25%. of the ,cc:ist.933 ' ' ' 

· .• fhe ;Legislature .was in a cooperative IJ:!.OOd., Counties were not 
required,· to contribute any definite percentage. on MVA :work., , The .. 
share of municipalities under the T ,& BA. program was r.educed to · 

· ten per: cent; .The Legislature went further in the course of. time 
, arid' increased 't~e MV A appropriation fro:i;n $4,000,000 to $6,000,000 . 

. ( ' . . . ' \ 

· annually, the · T,, & , B~ construction fu~d to $2,625,000, and ·the · 
T &, BA_ 'maintenance fund to $525,000. · tn doing all this it never 
once considered the broad. question of ·the refation. .of ·.county. aiHf 

' muru,cipal roads·. to the entire State hig~way. problem. The Highway 
,~. Commission had. effectively slammed' the ~oor · shut on any studied 
· · consideration of t4e · administratton of. coµ'nty. 'and local road affairS'. 

·.·Neither the Commissio:µ, Commission~r, nor the Legislat~re has given 
any further study to the very important pr~blem consid.ered in ' t1'e 

I Pri~ceton Survey '. rep~I't. ' ' ' 

·Depart~ent officials, however, are no~ unaware of the vap.dity 
of the point raised by .the survey.- The' probl.~ni has. been. wfth some , 
of them for . at least twenty ; · years. The Supervisor of State · A.id 
has never changed the opinion ·he expressed as Assistant H,ighway _· 

. ! ' \ . . . ' 

Engineer. · Ot~ers concerned witbi. the State 4,.id program have stated 
that some· action will. have to be taken soon. , . I , , • 

. . The Projects Divtl;'!ion .has dop_e as good a job under the 'cir-
. 1- cumsfunces as possible in, ·carefully· administering the S~ate Aid pro- . 

' gram. The Supervisor of ·State Aid Projects espec,ially, and the Projects, 
Engineer 'who is his chief assistant,' have tried .:to get the maximub 
benefit out of. the funds: annually distribµted among counties and 
n;iunicipaUties, Their task has oeen, a difficult one o~ca~se of the lack' 
of adequate and effective authority under the statutes to follow ail 

. of the $9,885,000. into the secondary and local. road projects that are 
carried out in ev~ry section of the -State .. There is some question,. too; 
as to wheth~r the. inspe~tion staff. is 'large enough .for the many projects · 
-involved ~n t~e,, State· Ald program annually. ·. . '. . . . . •· · ·,. , 

, ,I , , . . , -;-
9,3 Statement of the State' High-way Co~mission: .on the Princet01n Survey, .. op. cit.· 

·, I' 

, I 

I ' 
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Highway .authorities are agr,eed that "the time has ~ome to recog-
nize that it is hopeless tp expect the governing bodi/s of the. township 
and county to deal sudcessfully with certain types of highway "ad.0 

mi~strat.ive problems': .. 931 ·-' The .e··. ntir~ question reso.·lv. es .. itself down to· 
gettmg the best .results from the huge sums spent annually: The 
desire of local officials o hold. on to the. authority which they · have 
had over road work sine · colonial days is understandable; Even more 
cle~r is ·their desire to!ontrol the spending of as much money as 
th.ey c. an get through t. eir. iegi .. slat. ors. ·.·The. political ·considerations 
which color their thinki ·. need hardly be stressed. . 

: ' 
, The first recommen ation of the Princeton Survey report still 

remains generally valid. I It accords with. the. views. held by some of 
those who have lstudied the problem. . . ' .· . 

It is ;ecomm'ended tlat a comprehensive study be instituted and 
dilige~tly pursu~~ to detfrmine t~e feasibili_t! of taking ov:r certain 
county and mumcipal ,roads on which Stat~ Aid funds are bemg spent, 
in order to .. _es.tablish .a -[·state-controlled _system of se~ondar. y roads. 
The study will develop t4e method by which the operation of the sec-
ondary system wouid be i~tegrated with the present State highway or-
ganizati~n-and program. I ' ' I ' ' I ·. . . ' 

· · T,he Federal Aid secbndary system can well serve as a starting 
point for settin.g up the jnew system.935 It would probably· be: inad-
vis.able to take over all ~he roads at one time. I The ability of the 

available hig,· b.w .. · ay .personj.el. ahd.·bud~et to ab. sorb. the added se. c~.n. dary program must always be con~idered. . · · · ·. 
I • 

· The study would also determine what township, borough arid other 
· local roads would be tra]jlsferred to the co:i:in.ties, and the manner in 

,, .which this will 'Qe accomp~ished. . · . . · 

Pending the carryinl~ut of this study, there sh,ould be an im-
/ mediate examination madf of t~e present· system of grants-in-aid to 

counties and municipalitifs. The amount of 8tate Aid arid the pat: 

934 A~g and Brindley, o,P. cit., p. 52. 
9 35 The Federal Aid seconda program is formulated by the· Office Engineer in the 

. Construction' Division, in cooperat' on with the Projects Division. ' See p. 7 4, supra, for the 
duties. of the ,Office Engineer ih t, is i;egard. For the scope of the Federal Aid secondary 
program since its inception, see p, ·, 436 and 437; supra. , 
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tern of. its distribution is the end result of long continued pressure . 
from the beneficiaries of the program. Every indication points to the 
fact that the distribution does not always meet actual needs, :o.or does 
~t always obtain the desir~d re~ults. 

\ 

Lapsing of Stat~ Aid Funds: 

, Under the present system, State Aid allocations to counties and 
municipalities do not lapse, but carry over from year to year. Some- . 
times the Commissioner cancels a T & BA balance after it has been 
carried for se:verai .years. In such cases the money is ,redistributed at 
a later date to other projects. , 

This ts of a piece with the policy regarding the State Highway 
Fund, which is a continuing appropriation. 936 There is no good J reason 
why a State Aid allotment, once inade, should continue to be available 
for years oil end. No similar privilege is accord~d under t'he Federal 
Aid progra:p:i, where funds lapse at the end of the Jsecond :fiscal year -
after the appropriation. The J same arrangement should control the 
use of State Aid funds as long as this, program remains in force. If· 
the separate State Highway Fund is abolished, 'the lapsed State Aid 
baJances will be r~turned t6 the general State tr(:lasury. 

"" . 

Roa~ ··Institutes: 

One of the important functions of a St_ate Aid program is the col-
lection and dissemination of information on the subject of highway 
improvement.937 . The Department has emphasized the control and 
inspection' of MV A and T & BA work and paid relative}y little atten-

. tion to the .advantag~s that an educational. program presents: 

This sort of program has many phases. It consists i:iot only in 
the Department advising local governmental age1:1cies regarding the 
technical aspects of highway construction and maintenance, but also 
as to certain economic and :financial problems. · An important type ~f 

936 See p. 182, supra, ·: 
937 This: ha:s continued to be one. of the principal duti~s. of the Public Roads ,Adminis-' 

tration, from the earliest days when it was known as the Office of Road Inquiry (1893) and . 
continuing through its years as the Bureau of Public Roads. ' .· 
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educatioilal work that ~an'.' be carried on for the benefit of those who 
. receive State Aid, lies i' the field of research, whether dire~ted along 
tec~nical. lines, dea.ling. h~'Yith t. he· general field of. highway administra-. 
tion, or pointing up the conomic and .social advantages of good roads. , 

. As in· the case of · he administration of Federal Aid u.nder the 
Bureau of Public Road~, such ah educational program would bring 
about a more orderly, [systematic and economical administration. of 
highway' ,affairs. Beiie,ts flowing from a properly conducted cam-
paign of ~d.uc;ation wou}d be better highway planning, more uniform 
and desil'.able' stan,dards I of design, construction and mainte~ance, the 
pooling of in~ormation j with referen_ce to highw~y methods, ~nd a, 

• better correlation of ~11 j aspects of highway, work. . .· • 
A few States, inclfding Massachusetts, Michigan and Pe:r:msyl-

vani~, h_av~ established . ~mid i:ris~itut~s ';her~ those in char~e of_ local 
road b. mldmg may receite practical m ... s. tru. ction under the di. r.ection of 
the 'engineers of the St te higliway department. Such institutes can 
be held at such times , d places as . are deemed advisable. . Cou11ty 
and local road' officials I are required to. attend.938 In Pennsylvania 
the highway; department has the additional duty of furnishing bulletins 
of iiifor. ~ation . to.· road tof:fi~ials . throug. h~ut, the State regarding the 
construction, mamtenan e, repair and improvement of roads and 
bridlYes 939 · · · · 
·. b • . . ' 
. (. . 

' The Department sh~uld extend its administ11ation of State Aid 
work to include a broad( program of education of , the type indicated, 
including the h~rning of r•d institutes regularly throughout the State. 

I 
. I, , 

938 MacDonald; op. cit., c. XtX. . . . 
, 939 The Ofg(J,nization ,and Ad inistration of Pennsytvdnici S Staie C.overinment; op; 'cit., p. 
2406. . , · 1 • , 

' ' . J ' . . . . . 
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ELECTRICAL ·. DIVISION940 

The maintenance of operating 'machinery on movable span bridges 
and the maintenance anq operation of electrical equipment were a func~ 
tion of the Maintenance Division until a few years ago. Soon after com-

. , - . , . ! , I'. 

inginto office, the Highway Commissioner ordered that the organization 
chart of this Pivision be amended to inclu~e the · establishment of an 

·Electrical. Bureau . under the immediate supervision • of the presgnt . · 
Engineer in Charge of the Electrical Division. He ,further ordered that 

'the Supervisors of the. Electr.ical Division who had theretofore operat,ed 
under the Construction Division be transferred to the new Electrical' ' ' ' . . ' 

· Bureau: 94; 

One of the new developments in highway work at the time was 
highway safety lighting. The Highway Commissioner wanted toestab- · 
lish this program in the Department. The.· result was the cr'eation of 
the Electrical Division early in 1936.9~2 The head of this Division \yas · 
placed .under the Highway Engineer. 

J-ligh~ay Safety Lighting~ 

The·.number of accidents and deaths on the highways of. New:Jersey 
in the middle · 1930's led to the inauguration of an intensive campaign 

· against both day and night accidents oh the . State 'system. This pro-
. gram included, ·in addition to policing and .an . intensified campaign of 
safety eduoation, su~h jmportant elements as highway safety lighting, . 
traffic signals, electfic and reflecto.r directionary signs,' divided '.high-
ways, grade separations, traffic circles, Hue markings, 'reflecting curbs, 
guard , rails, and other safety features. 

Because .of th~ lack of · av~ilable data · showing tl\e reiatio,nship 
'between highway 'safety .lighting and nig~t accidents in New Jersey · 

. before and after highway lightingwas installed, the Department under-

940 See pp. 115 to 121 for the m;g~nizatio'n arid duties 'of the Electrical Division, 
941 Min'l,f,tes of Meetings of the.State Highway Commissioner, mitmtes of September 11, · 

1935; New Jersey State Highway Department Annual Report, 1936; report of the Mainte-
nance Division. · · 

·. 942 The Division was established on Mai,ch 1, 193(>, ,pursuant to an order dated February· 
. 27, 1936. Minutes of Meetings of the .State Highway Commissioner, minutes' cif March 3, 
1936. 
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took sev~ra:J _exper~entl project.-;: 1937 and 1938 in Order to deter-
mine whe~her . e~pendit~res for such lighting could be. j~stified; The 

.. three secti~ns. on the'. Sqt ... te .system _selecte. d f. or th··· e e~per1ment~ rep re- . 
sented various types• of construction as well as different types of 
·volunie and traffic.943 I · . · · · .·. . 

· Accidents patrols wJre set up on these sections on a 24-hour basis. 
Tnree men, alternating j every eight hours, m1;1-,intained a continuous 
patr<;>l• over five-mile strttches of the. roads. They recorded :complete 
information .for· each acc+dent observed,-:its cause, the _condition. of the 
car .and driver, weather, Jondition of the pavement, and all other. details 
important to a prQper a~alysis of the cause.· The information was sent 
in daily to the central o,ce in Trenton where safety engineers analyzed 
the contributing factors ind classified the accidents. . 

Knowing ·the princi!al causes of most accidents on each type of 
· road · studied, . the Depar ,ment was in a po~ition to undertake ··. certain 
preventive measures, sue .· as divided highways, safety lighting, traffic 

· .signals; cautionary signs,J reflecting curbs, etc. After the improvements 
· were made, the accident fatrols were ~esumed. In this manner a body 
of "before" and ''after" i~formation was brought together .. Usi11:g these 
studies,' the Highway Cdmmissioner w.as able to determine the effect 
on the number ·and type jof acdiderits prodU<~ed,by the. differe~t .correc-
tive ~easures a:µd to pre9ict, with a fair degree of accura~y, .the proper 
ty~e ?f safety features rjquired on other roads having similar charac-

. teri.s::: of the principall. conclusions drawn from the accident studies 
was that · many night tr ffic accidents occurred in areas where J mu- ' 

· nicipalitieS did not have! proper amount of lighting. This was p,ar-
. ticul.a.rly. the case in loc tions close to the municipal boundaries. 1 At 
the time the "accident · aboratories" were established on the three 
routes mentim1ed, munici alities were financially unable to undertake 

. 1·. . . 
943 These "accident laboratoriJs" were on Route 25 (Eli.zabeth to Newark 'Airporf Circle, 

3.33 miles !6n,g), Route 4 (Geoitge Washington ·Bridge to Paterson, J2 miles long), and 
Route 43 (Absecon to Egg Harb&, 11.miles long)., Later, the first project was increased to 
ta,ke in an additional 8 miles froih Elizabeth to the Woodbridge Cloverleaf. See, "Oh Say 
Can You See?"; by E. R. Slierba~, Engineer in Charge of the Electrical Division (Trenton, 
1940) mimeo. This article discussles the inauguration of the highway safety lighting program 

. and the details of the procedur s followed and results. obtained irt connection with these 
studies. · · · , 

, I 
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any expanded lighting pro~am. In fact, because of the poor t~x col- . 
· · lections. · and . heavy relief · loads, · some , were actually elimin,ating · street 

lighting wh.el'ever possible. . · · 

';1-'he Commissioner pressed his highway safety lighting· program 
'and succeeded· in having $150,000 set aside in 1937, to give fip.ancial 

. assistance by way of reimbursement to municipalities willing .to share. 
in the inaintenanc(;l of highway safety lighting ~n the State system 
.where it could be justified. · After conferring with municipal represen-
tatives and safety and lighting'engineers, the Commissioner decided not 

· to, distribute' this money among all municipalities that might need-
highway lighting. 'Rather, it was determined that sections of high~ays 
be selected w:ithout regard t_o municipal boundaries where, from the 
standpoint. of traffic volume and accident frequency, it was felt that 
highway safety lighting would result in the largestreduction Qf night 
accidents. 944 , . ' , . • 

., - . ' .· . ' 

The highway safety lighting program of the Department falls into 
three classifications: (1) 100% .state Ughting; (2) the municipal 
reimbursement program; and (3) the "joint county and State intersec~ 
tion program. · · 

,It was. decided fr~m the very beginning that bridges, viaducts, traf-
ficcircles, grade separations, cloverleafs, expedme~tal projects and im-
portant intersections. ·. were potentially the most dangerous loc~tions. 
Except for intersections ( other than the.intersections of two ·State·high-
ways) the policy has: been that the State pay 100% of the cost of the 
safety lighting. · In cases ihere mstallations are warranted and the 
municipality cannot, for one reason or another, avail itself. of State· 1 

highway lighting reimbursement, funds, the Electrical Division has 
. recommended to the Commissioner that a slillicient number of 250 C.· P: . 
units be installed .to provide adequate safety lighting. The entire cost 
of suc.h . installations, whetl . approved, is bprne by the Department. 
Under .this 100% State lighting policy, there were 4927 units in opera-
tion at the e;nd . of 1941, at 266. locations on the State Highway 
System.945 

9.44 "Oh Say· Can You See?", op. cit., p. 12. 
· 945 New Jersey State Highway Department Annual Report, 1941, report of the Electric.i.l 
Division, p. 4. · · · 
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.· .· .• In •order to ~~et the . requests · ~f the .state· :OefeJise Council, . the 
Electrical Divi.s.iop .. ~ill~.· de~~gn .. and i~stall. 814. uni~s ~t 3·,·3·;. dra':.·brid.g?. s, 

· and 2l2 on 14 fixed spa bridges, du;rmg 1942; This hghtmg will pe m-
staUed· purely for ¢1.efe ,se pur.poses to light.the .bridge piers.and other 
parts of the bridge· s~ructure. . The. Division also intends to make 
studies. of seasonal ligblting, to be . used in areas or at locations where 
safety lighting canJ;tot ~e justified during the .entire year0453 . .• . • ., . 

. \ More and more IIJ.tr~icipalities have taken advantage of the .munic-
.. ~p3tl ~eimburse~ent pro. (Tram' in co~*ec.)ti~n ... · wi.'th high';ay safety. Ught-
:mg smce the program was established m 1937. 'This has been due 
largely to the efforts oj··. tlie head of the Division and the Supervisors 
of• Traffic Safety direct y under .him, , who have gone out into the field 
to explain· the policy t I governing bodies an~ to obtain .their coopera-

, tion. At the close of 1Q41, 194 ~unicipalities had negotiated and com-
pleted agreements . wit~ the Department for · highway lighting reim-
bursement. These agre~me:hts · covered 6383 .lighting units. . The loca-

, Hons, of these units ar~ places where the State .. highway intersects a 
municipal road or traverses a municipality.· 

.·· ... Almo~t every impo~ta:rit · intersection of a State highway with a 
cou11ty road is included j in the· comity, highway lighting reimbursement 

. program, The onls, exctptioris are the inters,ections_ in )\£orris _County, 
wh·o···s·.e ·Boa .. rd of .. ~r ... eeh9lders h. as refuse~ .. to neg?t·ia·. ~e f9r reimburse-
ment, and a few isolat1d cases where highway hghtmg could not be . 

j.u .. s··.•ti.~e .. d. A.· s o.iDecem .. blr· 31, .. 1941. ·, .9.58 intersec .. tions .in tw .. e. n.ty c. ou. nti.es were .included in reilJ;l ursement agreements covering· 1560 lighting 
units. · . . ' .·.· · · .. · . ; . .· . . . · · . · . . , 

Lighting installatio s may be requ~sted by individuals, municipali• 
.ties,· the Motor Vehicl*, Department or the State Police, or, recom~ 
mended by the Electric .·. Division's own representatives; In any case, · 
the Supervisor of Rig ay. Traffic in cµarge· of ~raffle lighting .. col-
lates all the, data in 'the' Division's fil~s concerning accidents that, have 
occurred at the location in question, as well as the flow of traffic pass-
ing that point. He ana yzes this information and then obtains one of 

drafted at the Fernwood office. After he has· prepared what he considers 
' I 

94sa Ibid. ,. . , 

I 
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'to be a satisfactory lighting lay-out that will correct. the condition, he 
takes the matter up with the Engineer in Charg~ of the Division. A rec-, 
ommendation is then made 'to the Highway Engineer, and if he ap-
p;oves, · the matter is· presented to the Commissio.ner for his app~oval1 

The plaµs are also presented to the municipality or county affected, ap.d 
to the utility company, for their approval. 

; ' 

Reimbursement agreements are· entered into on a:ri annual basis.946 
. , . I· . , In the case· of a· county, the agreement provides that the county wiU 

· pay all electric current bills for highway lightiiig 1;1,t the several inter-
sections set out in'. a. sched:ule attached to the agreement, and· present 
certified copies of receiptedinvoices of theµtility companies to' the State. 
The State agrees to reimburse,the Muµty in the amount of 50% of the1 
net charge made by the utility conrpanies. Payment is in quarterly' 
installments. The agreement further provides that all :fixtures installed 
under its terms shall be of a type approved by, the• Department, au°d 
that the pole lociations and· other details must conform to estaplished 
.standards. The counties can, under the law, :pay their share of the 
. lighting. costs from their allotments I of 'MV A funds. 947 . 

' . 

The agreement~ covering municipal reimbursement are similar to 
the county agreements except that the State .undertakes to pay a sum 
that will reimburse the municipality for the .cost of lighting 250 C. P. 
units. . The Electrical Division has determined that these units, 'stag-
gered ·approximately 200 foet· apart,· using 25-foot mounting heights 
and approved highway lighting :fixtures, on mast arms long enough to 

· bring the unit at least three f~et over· the .. edge of the .paved roadway, , 
produce enough illumination on light colored pa~ements to perniit a 
careful automobile driver to operate his car in comparative safety. Thi!!! 
degree of lighting is considered adequate to,· eliminate so-called, "normal 
darkness."948 • · 

U~der these agreements, ~he un.its installed are of more than. 250 
C, · P. strength in almost every Gase. The ~unicipality pays the cost 
of curr.ent in excess, of tb'.e 250 C .. :F. unit rate. Mun~cipalities may, 

. ' 
· 946 The county lighting reimbursement policy was inaugurated . in 1938; ·New Jersey 

State Highway Department Annual Report, 1938, report of the Electrical Division. Ten· 
counties were ·participating in the program by the end of. that year. 1 

947 RS 52:22-20 (.d). See Schedul~ 9, 'p. 500, sufra, for tl,1e amount of MV:A funds 
spent by the· -counties annually for, highw~y lighting, · 

. ' ' ' /, '1 

948 "Oh Say Can You See?", op,.•. cit., p. 13 .. 
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· under the terms of the St{ite Aid· law, use T &- BA funds for the p1;1r-
pose of lighting road13. 0 ~- · ·· · • 1 · · · · 

'The,,- following' sch dule shows the growth of the highway safety. 
( lighting program since it was established :0110 

' ,. 

Highway afety Lighting Program, 1939-1942 

. · Under~ 1000C.P . ·600C.P. 400C.P. 25QC.P. -: ,Total 
., agreem~t units ( unit.r units, units units 

' . Dec. 31,, 141 municipali ies 115 3,4_51 1,708 82 5,356 
1_938 16 counties 396 

intersect ons .. ,-· .... f54 343 .129 626 
210 locations 100% 

. State lig __ ting), . 980 t399 1,317 3696' -. , ' ·~ -- --
Total ,, ' 

,. 115 4,585 3,:450 1,528 9,678 . . . . •·• .. ....... 
Dec; 31_, 177• mun.icipalit es .. 120 3,596 2;129 sf,· 5,926 

1939 · 20 · counties a "'940 
ititersecti ns.; 1, , 5~5- 736 '1,77 1,589 

. \. . ' 
266 locations 100%' .. 

State lig ting) 1,088 · 1,803 1,3.14 4,205 · 
;" -·- --- --

Total .-i ••••••• 121 · $,259 ', I 4;668 :l,672 .1(720 ... •·•. 

Dec. 31, 194 munJcipalit es ,. . 122 3,75·7 -2,441 81 6401 ,! .. 
1940 20 counties a . . ,959 · 

'-. intersecti ns .. 529 754 280 · _ 1,563. 
256 locations ( 100% 

State lig_ ting). l,Oll _ 2,164 , 1,35i 4,526 
--.. -, -.-·-·-·, 

Total . 122 5,297 5,359 1,712 12,490 
I ,-/ 

.Dec. 31, 194 municipalif s ·• .. 122 3,751 2,429 6,383' 
1941 20 counties a. 958 

in tersecti ns .. 529 . 748 -'283 l,560 
266 · locations ( 00% 

· State lig ting)· '11' ,1,054" · ~(518 ·. 1,344 ·4,927 
,,, -- -- --

Totals ......... 133 5,334 - 5,695 l'.;708_. : 12,870 

,940 J?.S. 27:15-16. 
. . . . 

w y Departmetit Annual Report,_ 1941, ·-report of the Electrical 950New Jersey State.High 
Division,,;. 2L \ 

I . 
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The Electrical,,Division h~s estimated that 1!1unicipalities -takin~ 
advantage of tlie highway lighting reimbursement program of the De-

, partment will save a' tot.al of $135,400 which they otherwise would ~ave · 
to pay iri addition to their local street' lighting cost.9111 · 

.. • The Elect,rical Division ·has made. compa~ative studies of .incan9,es-
ce1it and sodium lighting. Prior to.1940, one mile of 6000-lumen sodium 
yapor light~ was }nstalled on Route 43 at Absecon, :fifty similar units 
Qn Routes 2 and, 6 at the Bendix Airport, and 88 units on the boulevard 
between Camden Airport Circle and Twelfth Street in Camden. Lumin-
aires of various manufacturers were .placed alongside of, each. other· in 
order that, .in addition to the studies of the sodium vapor light itself, 
accurate cost data could be compiled on their respective prodµcts. These 
installations have been discontinued since ,1940. The- only sodium vapor 
installation on the State. Highway System now in service is located on 
Route_ 24 through the Borough of Madison, arid consists of seventy-one 
1000 ,C. P. units. Th,e_ lights have been in operation since 1938. --, 

These experimental studies :µave estabHshed the effectiveness and 
value of sodium lighting. Because of its peculiar cautionary amber 
glow, it could b~ used extensively at grade separations, traffic circles 
and intersections to warn the motorists of impending hazards or 
changes in the conditions of the roadway.. However, its limited pro-
duction and, high 'maintenance cost makes the use of the sodium vapor 
method of lighting impractical at the present time. If the public could 
be educated to appreciate its proper use, and manufacturers and utility' 

· companies would produce and maintain these units at. rat~s that are, 
favoral:>ly comparable with the incandescenfunits, sodium'1ighting could 
be made a standard ·lighting practice at the locations indicated.952 -

Where the lighting installations are of an orna_mental type, as on 
bridges and traffic . circles, the installations 'are made by the Electrical 
-Division and remain the property of the State. Otherwise they are 
made by the utility company operating in th,e area. The Engineer in 

, Charge of the Electrical .Division has recommended that it' be deter-
. mined whether the Department may' not install State-owned lighting 
equipment and circuits on utility. co~pany pole~flocated on the State 

951 Ibid,, p, 1. 
'1152 Ibid., pp. 2 and 3. See, also, "Oh Say Can You Se~ ?";-op. cit., pp. 15 and 16. 



highway: right-of ~way; 
. if .this'•could be_' done. 

i' current for, its own eq 
vice.· 

_\-

arge .savihgs· w~uld accrue· to the Dep3:rtment . 
h~ Department could eitp,er buy th~ metered: 
pment; or buy current and mainte:nance ser-

. '. -Traffic $ignals: ·- . . . . . . 
\ I • ·, • ,. ' \ .. • • ' I . 

· ' Tire need of installi g traffic. signals is determined from data col-
,Jected by the El~ctrical :i,vision on accideI).ts arid traffic volume at the 
focations,in .questions.· he Supervisor of Traffic Safety in charge of 
lighting analyzes the· da a, a,nd. make,s his · recomIOcen'.datimi to. the. En- . 
gineer. in .Charge of the'· ivJ~ion. Plans. are prep~red an~ the matter . 
referred to the Highway Engineer. His_ 'approval; as well a:s. the final 
appr~val of the IDghwa ,Commissioner, are requ~red. . 

. Tiie 'policy on, traffi signals _'is_ about the ~a~e as ,i~ the ca~ ~t 
highway safety ligh~1ng. . Where the signal is installed, at the iiitersec~ 
tion of two State highwa ·s, the State pays the ·Msts of installation and 

· :m,aintena~ce. However, he Department tries t~ get the county or mul 
'.nicipality to take care. o· the relamping of the signal. · This I is, neces~ 
sary because the sign~l - . ~st always be in opera~ing order and· it' 'is 
us_ually located at a dist, nee from headquar.,ters~ It is more prs;i;ctica1 

. for -the) local governmenta ·. agency. to take ,care of this maintenance :item .. 
I '•Where .the stgn~l i~ cat;ed at the irit~rsection,of 'a State- highway 

' ivit~' a 'county or n;nnliC. al road, the Divis_ion arrangel;l for a reim_-
:bursement · agreement.· · · his agr~ement pi:ovides that· the, co$.ty 1 or, -
municipali,ty pay;orie-halfthe c~st of in~tallation,:take care of all.lamps . 

_ neces~·ary fof rel8J:npfng; . ainta_in, and replace all eqajpment above the 
ground. with the. exceptio .•• of. '.the controller, and pay all eie~tric cur-: 
rent bills ,for the operat on of t~e signa_l in · the :first, instance;. , The 

-State, binds itself to rei,m urse t~e county or mun,<;iipaljty for 50% of 
. the. cost of_ the current pon: presentation of _certified copie~• ·of re-
' c~ipted invoices of the u "lity .company, and to,maintain and replace, 
: ~h:en necessa,ry,, the 'gro d- conduits, cables, :magnetic pads and COh-' . 
troller. · · . i · · · · 

.. , ... •· ,_ ' :. ·,. · .. · ·. ·.· . . . . ,· .·. ./ ·' . , . ': ·. . . 

· Traffic· signal . ins_talfa ions must, be approved· ·by the · Traffic . Engin: , 
eer of the Motor Vehicle epartment, and the county or mmlJcipality 

·r:m#'·from hi~ for t;Iieinm,ill~tion;_and,op-· 
•. ·. ,. . ··; . . . . . . .. ·. . 

, '/ I 
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. .eration of1 the signal syst~m covered by the agreem~nt. It also agrees · 
. to provide the' necessa;ry permits £or such openings Js may be required 

on· rights-of-way owned by it.· , 
. \ 

· · , 'Before the Commissioner authorizes negotiation of any reimburse-
ment agreement, whether for high;way safety lighting or. the installation 
of a.traffic signal, the Chief Auditor and Accountant must check as to 
the ~vailability of funds. . , 

, . o:U D~cember 31, 1941, there were 124: signals. in . operation: at the 
. · intersecttons of roadways with, the New Jersey ,State Highway System1 

and 28,signa1s on bridges to control)1ighway traffic ,dµring bridge op-
. erations, making a total of 152 signals. They represent the following 
type,s of operation :953 

' Fully traffic actuated (normal green) ...... ,. . . . . . . . . . 5 
Semi~traffic actuated (rwrmal green) . . . . . . . . . . . . . 38, 
Semi-traffic actuated (normal out) ..... , . . . . . . . . . 57 
Semi~traffic actuated ...... · ..... , '. . . . . . . . . . . . . . . . . 95 ' 

' Flasher . .._ ............ , ...... , .......... ;., ..... :..... 13 
· Prefixed .... ,· ... · .... : ..... ,, ...... ; .. · .............. , . . . . ? 
M;nual (owState highways) ........... : ... . ,:....... 4 
Man111-al ( on State bridges) ........... • . .. .. .. .. .. .. . .. 28 

152 
' TJ;ie Electrical Division made 2469 inspections of these signals and 

had 235 emergency calls during 1941. · 
Thirty-t~o locati.ons are under consideratiqn . for t~a:ffi.c. signal,, 

installations to be made during 1942. The,se represent requests received·. 
from the United States Army, Federal agencies and defens'e plants, and 
will be given priority over the requests received from , municipalities' 

. .wherever just~fied. 954 

Many tr~:ffi.c, signals and· flashers on the State "Highway System,' 
not under the, super'vision and control of th~ Electrical Division; are in 
need of repair and rev,amping to conform with standards , established 

I I , ' ' 

958 New Jersey State Highway .Department Annual R'eport, 1941, report bf the Elett\:ical 
, Division, PJ,. 5 an1 42. 

954 /bid. 
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'by the Depadment. 1 majority of the municipalities· and ce~tai~ 
· counties are not. in a ~tancial position to negotiate with the. Commis-
. sioner for this work or tr new intersection installations. .· · · 
' . Th<;l head' of the E~ctrical Divisiou has. recommended that $1,500 . 
be established as a ma ·mum amount to be required of municipalit:ies 
or counties as their sha. e of the cost of revamping a traffic signal or 
for. such new 'in'.stallati!n as may be approved· by the Commissioner. 
T. he recom. :the.nda. ~ion is · as.ed on. the fact th~t signal.•installations .. su·c. h 
as would be reqmred for local use only would cost no more than $1,500, 
and the Department ou ht to issume the extra cost because of the ad-
ditiona_l requirements t9 accommo~ate .State highway traffic.955 ' ' 

During 1940, the Electrical Division designed and supervised the 
installati,on of special :fite)ane trafq.c control systems_ on the depressed 

· highwaY, traversing Jersfy City (Route 25J, and on th~ Edison Bridge 
at the Raritan Riyer an~its south approach ( Route 35). The depressed 
roadw. ay is contr:ol.·led b. 26 signa. 1 groups an. d the E .. dison Bridge instal-
lation consists of \9 sig al groups. · Each signal group controls traffic 
for. poth directions in . Ii five lanes. During nornial traffic periods, 
when the volume of trat• c is such that the two outsid~ lanes on ~ach 
side can actommodate he flow, the centel'. lane light is red in ho.th 
d. irection.s. This, in e. :rct,. turns .the cente~ lane into a th. eoretical 
safety island, or emergeµcy lane. When traffic. increases in one direc-

•· tion or the other, the ceinter lane light is changed to permit the extra 
volume of traffic, to. use t/he middle lane.956 The.se installations invoiyed 
many intricate engineerjng problems.' The, Jersey City pqlice operate 
the lights on the deprestd roadw1;1,y by. manl!al control, ,and the State 
police operate the lig .. ht. s o. n the Edison Bridge. The bridge system. •.is 
used contimially during he summer months; after October 1 .the lights 
are off . except on weeken s. · ·. - · · · 

Traffic 'signals,"are 'jalways installed by the Electrical Divi~io:n, 
which uses its own labou crews for doing the work The same is true 
of electric $igns. , 

955 New Jersey State High--ty D~partment Annual Reports, 1939 to 194/ reports of the 
Electrical Division. wj · 
. ·.·· -~~6 New Jersey State Highwky Djp~rtment Annual Report, 11940, r. eport 0£ the Electrical 
D1v1s10n, p. 8. · I . , . . • 

I . . . 
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Electric. Signs: 

The Electrical bivision installs signs to facilitate safer traffic con-
ditions by giving clearer .and more, positive inf9rmation to motorists 

· in the form\ of directional information andJ warnings of existing hazards. 
These signj! are equally effective during· the day and night hours. They 
are installed at cloverleafs, grade separations, highw~y circles and, high- 1 

way junction,s. 
Just as in the case of highway safety lighting and traffic sigmtls, 

the Supervisor of Traffic Safety irr ·charge of lighting determines the 
,·necessity and location of electric directionary and cautionary signs in 
the first instance. He analyzes the µata in the possession of the· Divi-
sion, has ,proper plans prepared, and takes up his recon,i;mendations for 
installations with the Engineer in Charge. 'fhe installations must then 
be approved in the usual. manner by the Highway Engineer, a;11-d Com-
missioner. 

The Division' h~s constantly . increased the number of ~lectrical 
sign installations, as shown by the following :957 

' ' ' ,, ,. .' 

' . 
Electrical Signs in Service; 1938-1941 

Crarutionary Directionary Number of 
Year signs signs Total, locatiotJ,S 

1938 55 216 271 29 
1939 80 313 393 38 
1940 88 340 428 45 
1941 125 461 · 586 62 

' 
}fluorescent lighting was first tried on the State Highway .System 

in 1939.958 Experiments conducted during that year showed that this 
type of lighting was cheaper and · gave a more even distribution of 
light. Directionary signs were made especially clear and could be seen 

95 7 New .Jersey State Highway Department Annual Reports, 1938 to 1941, reports of the 
1 Electrical Division. Th'e figures indicate the number of signs in service on December ·31 of • 

each year. 
958 New· Jersey State Highway Department Ann,ual Report, 1939, report of the Elec-

trical Division, p. 6, . . , ' • 1 



' ' 

f. 

·. 548 

'from greate~ distanc~s than the in~~ndescent lighting wh'.ich. had be~n 
in ~omnion use up to at time. The Engineer in Oharge of the Divi-
sion. estimated that if l of · the electric· signs then in operation could 

, be ·com~erted to th~ :flu escent type, ·a -saving of $8,000 a year cimld b.e 
. • •· I • ' • . , . • ' 

, 1 et'fec~ed in electric . cur· ent consUIIl:ption. .,_ 
' Fluor¢scen:t lightin was used, in most -of the signs erected during 

1940 . and 1941; Expe iments in this type of lighting conducted in 
1940 and.)941 showed its u:riquestioned superiority. ,over incan,desce:p.t· 
iighting'. 039 : . . , .' 

In, i940 the- Electri al Diyision carried· out experiments :with. flash- -
ing neon, regular neon - and other types of. tubular lighting, as well 

. ·· as- with various plastics to replace glass. facin.gs, in· order to determine 
their value and possible. use in directionarf and cautionary. sign instal-
_lations. These expert . hts will be continued during 1942.~60 · .. Indica-
tions are that, the pr~s nt light-flashed. opal glass and the protective· 

·_. w'ir~ glass pa,ii.els ,can · replaced. 'Yith a transpa~ent . plastic _ sheet at 
a saving in the ,origin 1 cost. Maintenance costs · would be greatly 

l ' . ' . '. . . 

r~duced by _the eliminat on of practica,lly · all breakage in ha.:ndling and· 
_through · accideuts.,,: · · · · · · · · 

· As a result' of the, experiments with neon lighting, the Electrical .. 
. Division h,as decided. to ch;mge ·to. t1ie neon- type of sign wherever pos- · 
sible;; This -sign ,provi es the sariie_ even distribution of ligh~er and 
brighter. light as the .io voltage, regul~r.- :fluorescent ,type now in, use. 
It also eli;minates contr equipment :required 9n :fluorescent signs I which 

. has not operated to th complete satisfaction· of the Division.· Neon 
- signs use less c:urrent, aint~nance costs are lower; and they ·can·-be 
turned into 'a :flasher t e of sig:n.961· , . ' . ' 

I\ 

Of th~ 586 direction ry ,arid caution~ry~ signs in servi~e' at the close·. 
of 1941, · 349 were. of t incandescent type, 234 were. :fluorescent artd · 
three n,eon. Because of he defense program, it .. has been·fo~nd.di:fficult 

• • • ) / . I '. . . . . . . . 

to o~tain delivery of tl;ie n~cessarJ: ~ransformers .for neon signs, so that . 
; 

· ·. f 59 N e_w ier_s~y.Stat'e High._ y Department Annuaf Reports, 1940 and 1941., reports of· 
the Electhcal D1v1s1on. . . . . . . . . . _ 1 . . · •. 

960 Ibid. 
\. 96+ N e,w Ier~ey State High_ ay Depart~en( -Annual Report, i941, report· of the Electrical 
:piviSion, 1p., 8. · · _- · · • · · · · · - · ' 

'I 
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. the program for. installi1?-g. this type of sign has ,be~n' delayed .. The 
· recommendation made by the Engineer in Charge of the Division in 

', his 1941 report was that all existing electrical. signs of"the incandescent 
type be conve.rted to the fluores~ent type. 9~2 · · 

' ' ' 

·' Highway Safety · Program Resul~s and Costs:. 

As a result of the highway safety lighting progri:i,m initiated by 
the Highway Oommi$sioner in 1937, the. number of fatal acddents and· 
fatalities' on the State systeni has ·oeen n;iaterially 'reduced. The most 
notable reduction came in 1938.963 Since t4en the number of fatal acci-
dents 'and persons. killed has. increased, as shown by the following :964 

' ' ' 

Fatalities and Fatal Accidents, State Highway System, 1935-1941 ' ·, . ' 

Pers.ans killed Fatal accidents 
·Year bay Night To'tal Day Nig1ht Tot:al 

" 

1935 150 . 278 428 128 250 · .. 378 
1936 147 I_ 241, 388 .134 221 ' 355 

' 1937· 162 :360 · 522. 137 317 454 ·1 

(Highway safety lighting pro gram established)· 

1938· 133 213 346 107 197 304 
.329 

]. : 
· 1939 138 '191 122 175 297 

l940 122 225 347 108 205 313 
19~1 169 230 399 142 ' 202 344 

The_ number . of persons killed. and fatal. accidents' during· daylight 
hours is higher today than in 1937, when the highway. saf~ty ,program 
was initiated.· Of course, the highw&y lighting part ?f this program 

· was intended to reduce accidents after twilight, but the figures indicate · 
that ·the other safety features. incorporated in the .State Highway Sys-. . . . • , I 

, -

962 Jbid. 
9 63 See, ''Oh Say Can You See?", pp. 16 ff., for a discussion of the reduction in fatalities 

and fatal <1,ccidents immediately aft~r 1937. · · 
I , • " • 

9 64 New Jersey State Highway Department Annual Report, 1941, repprt of the Elec-
-' trical Ilivision, p. 48. ' · 
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tern have not been e~~irely. effective· in cutting 'down the number of 
accidents or deaths; '11he reason. may be the increased volume of traffic 
and the higher speeds ~t which vehicles travel. ,The most disappointing 
figures are. those for fAtalities and fatal accidents during the hours of 
darkness. · · J . · -

Apparently,) the hikhwa:y safety lighting program was highly effec-
tive' for a short whilel, It has not eliminated the .subjective element 
represented by the drivkr himself. Statistics kept by the· Division show 
th~t al:mo~t a:11 of the i~c,rea~e in deaths ~d fatal· ac.cidents sih?e 1938 

.has been m the non·p,~estrian class. Th_1s means that edu~atmg the 
man behind the wheel [,seems more necessary than ever before. Every-
thing is being done to eliminate hazards . on the road itself. In fac~, 
New Jersey leads ~he .jjiation in this aspect of its highway safety pro-
gram. · · I ,· , · · · 

. . The cost. o~ the p~_JFra~ has, as one might have expected, increas~_d 
· durmg the period of 1t~ existence :965 · · 

Highway Saf~ty Lghting, Traffic Signals and Electrk Signs . 
, Expendrm and Commitments, 1938-1941 . , 

Y ea!Y ighway safety lighting Traffic signals and electric signs 

"'-

1938 $399,076.97 $290,536.86 
1939 602,583.35 192;197.35 
1940 685,440.20 314,654:14 
1941 625,676.73 343,794.83 

By rev1sing lightin installatipns and electricity rate .schedules, in-. 
stalling fluorescent in lace .of incandescent signs, obtaining reduced 
rates on State-owned e ~ipment,. and operating ti;affic signals as nor-
mally out-units, the El~trical Division reports that it has effected the 
following savings durin · the past five-year. 'period :966 · ·. · • 

• ' / l , ··---- ·-.. , ' 
' .' ' ' . ' ) 

' . 965.New }ersey State High ay Department Annual Reports, 1938 to 1941, reports of the 
. Electrical Division. The figure, for highway safety lighting include new 'installations, mainte-

:1ance,• surre~t, and I?unicipal. rnd county_ aid.. The costs' of traffic signals. and e. fectric. signs .. 
mclude. new mstallat10ns, curre t and Il;lamtenance. . · · ' , · 

. • 966 Report of_ the Engineer in qharge of the Electrical Division to the Highway Commis-
s10ner, dated Apnl 21, 1941, -ty ewntten l?emo, ·· , ' ·· 

·; 
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S;yings Effected by the Electrical Divisionrl,937-1941 

,Annual savings ,to State 
Highway De_partment 

1937 
1938 

.................................. •.•. :1., •.••.•. $20,7-45.ti' 
••• • .••• -~ • •· •• ;. ...... •••••. • ........ , •.•.• · •• '!' •••• 26,034.37 

·1939 ... · .. · .......... · .. · .•. .' .. ··· .... : · ..•..... ; .. · ... - · · 28,303.09. 
1940 .'· ... '. .............. :. : ' .. : ... ::. . . . • . . . . ~t,748.82 
1941 '( e~t.)' ,·; .............. : ........... ,. ... _... . 36:364.82 

Total .... ; .............. , ... : .......... $143,196.21,, 
J : _ 

_ ,. Accident Investigations and Traffic .Surv~ys; 
I,_ 

!.l'he, work of -investigating ,a1i accidents occurring 9n'., State high-
ways· hi' carried on 1by _ the. second of t:he th;ree Sup~rvisors of Traffi.9 
Safety, and ·those under him. ThEl work of these men has, been: de~ 
scribed in Ch~pter II.907 Some of the most important work· performed 

,._ by Jhem has -been in connection · with the ''before',' and "after", lighting 
'.studiel\l discussed ·above-and the comprehensive and, continuing-study of 
day and night accidents on the State Highway System during the pe~ _ 

- riod from 1936 'to 1941, :inclusive .. The accident: irivestigators ·have car-. 
ried on .educational programs .whe:r;ever .pos!3ible, ,an,d assisted numerous 

. police: officials, marshals, and other police, o:fficers 1n establishing and 
maintaining_ clear a;nd · concise accident records 'and files. Their acci-
dent studies have disclosed a large· number of accidents that are•, not· 

• ' . . '- • ' J 

be,ing reported to the prope;r. authorities.90" , 

. Traffic. counting and traffic analysis is: in charge' of the third Su-
. , pervisor of Traffic. Safety, aided . by Assistant,' Supervi-sors of Traffic, .· 

Safety , and Traffic Eimmera_tors. 969 On October :30, 1939, the Hig;hway _ 
,_. Commissioner directed that -trll,ffi.c be' counted at _ 15 key stations tor ·a 
___ ,_ ,I • r• •!. ' \. ' • 

, 967 See iP. 118 ~nd 119, ~uj,ra. , . , , 
968 New Jersey State Highway Department Ann~al Report, 1940, report of the Electrical 

Division, p. 16. , ' , _ 
9a9 See p. 119; supra, for,;,i description of thefr work. ·; 

. I ,. . • . . 

,] '. 

' I 
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two-year period: This o:rk was completed on Nov~mber ·30, 1941:970 

· Short-term traffic count at loca\tions designated ·l;ly the Commissioner ' 
were included from moJth to month. These temporary stations num-
bereq: as high as 60 to .10 during the summer months. .Those employed 
as .Tbffic.Enum .. er.ators., a},'ied. ·f. rom 10.0 t. o 250, accor·di·· 'ng··.to the season 
of the year. There is . ,branch office at Belmar used· in connection 
with traffic counting an . accident investigation work. ' · · · · 

The necessity of co~tinuing I some of the traffic counts that have . 
been more o:rles~ of a p rmauent fixture- in the program of the Electri-
cal Division; is open to uestion. So isthe number of Tr:=J,ffic Enurnera--
tors employed by _t:lie Di ision, particularly during the summer months. 
Enumerators have been carried on the payrolls und'er the designation 
of "laborers". As in the case ~f the Maintenance Division this cl~ssifi.0 

catio;t1. was used in order to avoid the full, impact of the CivH Service 
law, rules and regulatioi·· s,. The·Highway Engineer had to appr9ve. of., 
the .employment of, Enu ·•.era tors and many of these men found employ- • 
me. nt through persona.I o poF~ical recom. ·.mendatioil.. .I•t requires on.ly .. a 
casual examination for. e to conclude that most of the work of traffic . 
enu~eration has_ been· c1~pleted, except for brief re-checks of certafo 
locat10ns from tune to ~ime,) and perhaps, a. more permanent type of 
counting station 'at certrtin vital points on 'the State ,Highway System. 

· It is recommendeq. ·that the traffic safety work, of th~ Division be 
. reduced. imin. ed. lately t~ . he es_se~~ial_ and prac~ical miil~m~m ~. hich. th. e 
program . actually reqmr s. This will result m the ehmmat10n of an 
e~timated 90 · to 10~ Tr~ffi-c. ~numerat?rs and Investigators. W~enever 
circumstances req~ire, rt w~ll be a simp}e ma~ter to expand the per-

• • ~: 0 N_ ew Jersey S.tateH .. igh··iyD. ep._.artment An·t.1.ual ReP<?.rt::i941··" report.o.f the Elec.tric.al D1v1S1on, p. 11. Act\}ally there ere. 14 permanent key stat10ns, as follows: George Wash-
ington Bridge (Route 1), Holl nd Tunnel (Route ;25), Newark Junction, (Routes 21, 25 
and 29), Traffic Circle,. Routes 5 and S-26; Phillipsburg area (Routes 24 and 28), Wood-
bridge By-pass (Routes 25 and 35). Woodbridge Cloverleaf' (Routes 25 and 4), South 
Amboy (Route 4 and Smith Stteet, and Routes 35 'and 4), Camden Cirde (Routes 25, 38 
and 45) •. B. rooklawn_ Circle (R.oJtes 44., ·4. 5 and 47), Trerito.n. (Route 26 and Slack Avenue), 
Bordentown (Routes 25 and 391·, Robbinsville (Routes 25 and 33), Barnegat Bay Bridge 
(Roll;te 37) .. As a matter of f c~, traffic counts. were carried on at some of these locations 
for a long time before the Com 1ss10rier'sorder. 

. The 1927 'annual report of jhe Department· speaks of traffic counts being conducted uas 
. h. eretbf. ore," . wi. ti\ new cou~ti.ng. st:itions. .established ... ~ep .. o.rts . in.. succeeding y. e.· .ars i._ndi<;ate 

that_ traffic ~ountmg work was gomg on1 as shown e1~her by the report of ·the Highway 
. Engmeer or 111 the schedules of he financial report prepared by the Auditing· and Accounting 
Bureau. See,·. for .example,. !feip Jersey. State Highway ·Department ·.Annual Reports, .1927 
and 1928 (reports of the Highway Engmeer), and 1931 to 1933 (reports ,of the Auditing 
and Accountfog Bureau). · ! , 
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sonn,el need,ed for. traffic counting at a particular location or locations, · 
. or for special accident inyestigation work. 

, The following ~ill indicate. the increase .in tlre number of ·men en-
gaged in traffic counting f!,lld accident investigation,· and the cost of 
the work. This expansion .of program continued after the point had 
been reached, 'Yhere one might reasonablJ;" expect it would . taper· off :011 

' , • I 

Traffic Counting and Accident. Investigation Personnel arid Ci>sts, 19:37-1941 
' ' ' 

Year Monthly average of employe~s . E.:rpenditure 

1937 49 · $ 41,748.53 
1 .1938 93 158,062.12 

1939 145', 225,467.65 
1940 180 . ' 276,072.65 
1941 lp2 295,563.02. 

· The Division- has prepared a set of· mimeographed instructions for 
the use of. Traffic Enumerators. Each Enm;nerator' sends in a · daily r~-

. port of the traffic counts he makes., These show the number of vehicles, 
turns at intersections, origin and 'destination of' traffic,,' the ,number of 
cars, buses' and trucks, and. the numb~r of New Jersey, Pennsylvania, 
New York and other State cars. On some counts the information 
gathered is of a simple n:ature,-the number of cars passing the point 
in question and whether they proceeded straight ahead or turned to the 
right or left. . Other ?ounts ate more complex, · 

The information received from the field is summarized and analyzed 
' at the Trento:U: office of the Division. A. monthly traffic bulletin is, pre-
pared showing, for each, station, thetotal volume of cars,. ave:rage dii,ilY 
volume, peak day and peak hm1r volume, the monthly percentage of 
passenger cars .and. trucks, and the distribution per .10,000 vehicles of . 
cars, trucks and busses, the first two categories being br,oken down to 
show New Jersey, New York, Pennsylvania and "miscellaneous" vehi-

. cles. 1 The Supervisor of Tqtffic Safety in charge, · of. traffic analysis 
' . ' 

' ' ' 

. 9 n Source: Auditing and Accounting Bureau, and report~ of the Electrical Division, ·•· 
New Jersey State Highway Department Annual Reports, .1937 to 1911. 



also prepa~• semi-8Jlllul and an::! reports, ahd special reports and 
. analyses _from the inforjati~n .sent in by the field forces: 

. Electrical Const.ruction 7nd Maintenance~ . . 

When a hig~way is lo be built, the Sm::vey and Plans Bureau send!3 
a set · of the constru,ction plans to the Engineer in Charge of the Elec-
trical Division. These pans are checked. and the Bureau advise.d,as to 
wher.e sig~als, signs. or,lighw~y safety lig~ting are to b_e placed. The 
plans are ~arked to shol where the conduits shou.~d qe mstalled. . . 

· ·• After the road conty~ct is let,, the. Constru~tion Division inspects 
!he installati?n . of !he c

1
onduits.. T~e Electrical· Divisio:0- forces . then. 

mstalt the signs, signals and. hghtmg. . Wherever possible, the elec-
tr~cal w?rk.is coordinatei with ~he road con~truct .. ion so. that everything 
will be m place when thf road, is opened for traffic. .. . · · 

· In the case ,of r,oadsfalready built, it has been pointed out tha.t the· 
Supervisor of Traffic Saf ty in charge of highway lighting recommends 
~nstallations of highway ighting, traffic signals. and electric signs after 
having collected and ana,yzed all pertinent information in the Division 

, files reg~rding ,accidentsfand traffic studi~s. carried on in the vicinity 
of the proposed iinproverent. · After the Supervisor has prepared the. . 
plans for the installation and gone over them with the Engineer in 

· Charge of the Division, J. recommendation _is made to the High.way En-
gineer and the final apprpval of the Commissioner obtained. When the 
Commissioner ~as. acted, j~he Engine~r in Cha~ge of t:he D_i~~ion issuei::i . 
a work order, similar to hose used 1:q. the Mamtenance D1v1s10n. 1 Each 
work order must be .che ked by the Chief Auditor and Account~nt as 
to the availability of fun s. Copies of the order go to the Supervisor of 
Electrical Signs, Signals and Lighting, and to the Foreman in charg~ 
of the job .. The plans ,a company the order, of .course: · 

The· Electrical Engi eer at the Fernwood office distributes and 
assigns the work to be d ne on .traffic signals~ electric signs or lighting 
among his labor fo:i;-ces. , T:here· . are seven crews, each in charge of a 
Foreman. · Four usually 'work on electric s~gns and highway lighting, 
and three on traffic sign ls and electric flashers. However, the Work 
of these grouj)s can be inrged. ' 
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The Timekeeper and Requisition Clerk at Fernwood not only keeps 
time records on all labor crews, but makes up requisitions for any _sup-
plies or materials, needed by Foremen from the Division's stores. These . 
requisitions must be approved by the Electrical Engineer and 1are then 
filled by the Storekeeper, who takes the Foremen's receipts. Whenever·, 
stores run l9w, the Requisition Clerk makes out a proper order request 
form which is approved by the Electrical Engineer, head of the Divi-
sion, Chief Auditor and'1Accountant, · and Highway Engineer. It is 
thE;il filled by the. Superyisor of Pur~hase and Stores.972 · 

As has_ already pointed out, the Electrical . Division maintains its . 
own storeroom and requisition system, the Supervisor of Pu,rchase and 
Stores ha,ving no jurisdiction. ,The recommendation has been made that · 
the Division storeroom,·· like all other stores, be placed under the Su-
pervisor of Purchase and Stores.973- · - ' 

/ ' ' -

Where the installation of highw!ly lighting _has been approved by 
the Commissioner, and the construcfion completed by the utility com-
pany, the job is checked by one of the Division construction~and main-
tenance men to see that the work is 1in accordance with the plans and.·· 
specifications: A regular inspection report is sent in to the central: 
office. · · · 

Installations of highway lighting, traffic signals, and electric signs 
made by the Division forces are carefully checked before being put into 

. . . .( . . . 
operation. After an iI1stallation is in service, it is maintained by the 
labor ·crews working out of .Fernwood. 

The Electrical Signal Inspectors periodically: inspect all __ controlle~ 
and flasher mechanisms on traffic signals in their respective areas. Each 
Inspector sends in his daily· time report as well as an inspection report 

· for every traffic signal inspected. 974 

The E_lectrical Lighting Inspectors . do minor maintenan~e work. on 
such highway lighting units as are maintained ;by the Division, and on 
all ele.cti;ic signs and signals .. This maintenance work consists of clean-
ing reflectors, replacing burned out bulbs and broken glassware, and 

972 See p. 265, supra. · ·, 
9 7s See pp. 276 and 277, supra. 
974 See p. 120, supra. 
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inspecting the lighting ~tandards ·and traffic sign and signal standards 
for broken bolts, castinfs and wires, safety chains, etc. · Major repairs 
are looked afte: bY_ the ivision's regular c_onst:uction and ma:intenari.?e, 
crews. The Lightmg I spectors make dally time reports and send m 
an ~nspection report fo~ every traffic signal and electric sign inspected. 
These reports contain recommendations of items needing attention. 
· Tp.e Electrical. En J,ne~r reviews all inspection reports sent in by 

the Electrical Signal ald Lighting Inspectors and notes items that he 
consi~er. s req:1ire e~rlytttention. In .-s~~e cas.•es, he takes th .. ese iten1s 
up with Engmeer m C arge of the Divis10n. 

· 'The :S\lpervisor. of lectrical Signs, Signals and Lighting, who is 
in qharge of the crews I' ing constr.uction and maintenance work, makes 
a. daily report of the jobs he has checked,, showing the Foreman in 
charge, nvmber of employees at work, and other remarks pertinent to 
the construction or mai 1tenance work involved.· He also reports .on any 

·.~pec·1.·a1.:wbrk as~igned t~o.··.h. im·.··' s~ .. ch as conta~t~ng outsid. e ~art·.·i·e·s··involved. m the mstallat10n · of t affic signals, or utility compames m reference 
to locating service po· s; supplying service, etc. This report can be' 

· used as a check agains, the daily work report made by the Poreman 
of each construction ard maintenance crew. The Foreman's work 
report giv,es details as e the mileage traveled, riding time, .hours on 
the job, number· ofimen Jworking, weather, etc .. · Each laborer must sign 
the report, and if the ~upervisor has checked the job on that day; he 
adds his signature. j . · · · • 

.· The Division uses a~ emergency call record to report the nature of 
the trouble, the work jdpne, the time the installation was back in 
se~vice, etc. 

Electrical installat on and maintenance costs for the five-year 
period, are as follows :9 : 5 , 

975 Source: Auditing and lccounting Bureau .. 
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Electrical Installation ~nd Maintenance Costs, 1937-194.1 . · 

Year 

1937 
1938 
1939 
1940 
1941 

ExPendit:u,res and commitments 

........... ,.,, ...................... ,; ... . , 

..... · -....... ' ..... . ·• ' .... - ' ..... ' .............. . . . 

........... .. .. /, ...... ' ........ ' .. ,• .. · .. 

......... '• ..... ·• ..................... . 

$430,972.65 
446,738.24 , 
551,038.40 
'736,573.83 : 
685,629,.78 

. . . 

· Electrical Division Foremen must · make ~eports · of all property · 
damage to iustallations. These are like the property · da;rnage reports 
made by the Maintenance Foremen. They must also report·any injuries 
suffered by employees, using the regular fo'rm that has been described 
heretofore.. The procedure followed· in the. case 'of property· damage, 
or injury . to an employee, is exactly like .that described• in the case of · 
the Maintenance Division. · 

Bridge Operations: . 

When the Bridge Bureau·of the,·Construction Division is about to 
builq_ a· bridge, the Electrica:1 Division is called upon to advise the 
bridge engineers concerning . eiectrical' installations . on the ,structure, 
including lighting, wiring;_ signals and a viatiQn and • navigation lights .. 
The Electrical Division. provides the Bridge Engineer with plans and 
specifications for this work. However, bridge machinery is designed 
by a firm of bridge engineers ·who are' called in as consultants by the 
Bridge Bureau of the Construction Division. The Electrical Division 

I • ' • 

supplies th:ese consul~ants with details regarding the ·type of electrical 
· service to be used. 

. ' 
After .· th,e bridge contract has been ad:vertised . and let, the Elec, 

trical Division furnishes the superviiidon .and inspection on the installa-
tion, of lighting, signals, electrical machinery, etc. T:g.is work is in 
charge of the Supervisor of Electrical. Drawbridges. . When the bridge 
construction has been co~pleted, he · supervises the running of the final 
operating tests on the installations, including the machinery. The 
Engineer in Charge .of the Electrical Division thenL notifies the Bridge 
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'Engin~er· o~ the results f the ,insp~ction and the final tests. .If ev~ry" 
thing is in good .or_der, ~he work is accepted.- .·The Electrical Division 
then takes over the m intenance and operation.. of all the operating 
machinery, lighting·: an signal. -systems mi the 'bridge, inciuding the_ 
light ,an.d power system , ~raffle sig:i;ials and beacons. __ -

., . : . l , ·, ,..1 .. • • • 

The 'two Supervisor of ,Electtjcal Machinery, respectively in: charge 
: of the ·North: ~d So th_ Jersey. areas, and1 the Electrical B;rid'ge 
Mechanics und~r · them, makE;i periodic i~spections of -the operating_ 

-mach,inery, lighting· an signal systems on. the· bridges in their area;-
Necessary servicing an'' repairs are made on the spot, 1each crew of 

· Mechanics be,ing S'\!pplie __ with a {ully equipped truck. · · · 

Bridges are inspecte · ~bout once a month, the -larger bridges receiv-
-- ) ing two, inspections. he Supervisors of Electric~l Machinery and 

their Mechanics have: i:;e ular tours of . inspections. . Their mainteiiaI!,ce 
. _work has been of such igh order . that emergency calls are very few. 

' ' Each' Super\risor' of Elec rical Machinery sends in a report iinmediat~ly 
after an inspection has een made by his Mechanics, indicating the .in~ 
stallatiqns which are in good w-o:rking orde/ and those which need at-
tention,· and ,making rec ~endations 'as ·to necessary wor]f. ·This re-
port is signed by the. 0 ef Operatp,r on the bridge. 

' • • ·• , I • 

The Bridge lJureau iS· in charge of all Bridge Operators and .At-
tenda~ts. 976 These men re trained in their duties·_ by the Supervisors · -
of Electrical Machinery · The Electrical Division is responsible for · 
the operation of 33 mov ;ble 'span bridges.977 . The Supervisor of Elec~ I 

trical Drawbridges an.d the Supervisors of '.Electrical Machinery call,-. 
on those in charge . of e ch -,br1dge -regularly .to check the' operation of , 
the bridge. If any of he instai~tioiis 'r~quire the attention of.the 
. Mechanics, they are sent for 'at once. , . ' ' ' . 

1Important bridges . e in charge ofa_ 0hiefr Operator, a,ided by an 
4,.ssistant Chief Operator _ and '9perators. The: larger bridges als~ have. _ 

- 976 _A t~ilnsf~r: 'of 102 Brid e Operators and Attendants froin th~ Maintenance to, the . 
· Electri_ca~ Division was -carried _ ut on' April 1; 1939, pursuant to the order <?f the Highway 

,Comm1ss101}er .. The purpose wa to place the· Operators and the .care and mamtenance of the 
operating machinery.under one had. New Jersey State Highway Department Annual Report,·· 
1939,, report o.f the Electrical Di ision. - 1 · . ' . · · · ' · -. . . . . . . - ' . . . . . -~ . ''. 

977 See p. 115, supra. 

) 
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two Attendants. During the_ summer months, men are temporarily 
employed on an hourly basis as· Bridge Gate Tenders in order to speed 

'up the opening and closing of bridge gates during heavy traffic periods. 
This has resulted in a minimum 'of lost time. · 

Test openings of drawbridgesare made at frequent intervals. The 
Division directs the _number of times the bridge is to be opened in the 
noriµal · way each week. There is a monthly test opening made with 
auxiliary equipment, the Operators alternating in making the openings. 
The purpose of.these test lifts is to familiadze each Operator and Bridge 
Attendant with the machinery on the bridge and to insure that it is in 
good, working condition, so that all unnecessary delays to navigation 
and highway traffic may be avoided. Test openings are supposed to be 
made when traffic is light and visibility and the road surface good. The 
Supervisors of Electrical Machinery send in reports . of test openings 
made under their supervision. They also read· the electric meter. when 
they visit a bridge, and send in a report of the reading. . 

Bridge Operators must keep a daily log hook showing anything 
out. of the ordinary that happens on, under or to the bridge. These 
are filed annually in the Division office. A report must be made at the 
en(i 'of each month showing all openings of the bridge, including the 
time the opening began, the' duration of the swing' and 1the type of boat 
passing through. Any accidents or serious damage to the bridge or its 
machinery must be reported. at once to the central office by telephone · 
or telegram. I • • ' 

I . . 

The aim of the Division has been to reduce to a minimum any time 
~elay to motor vehicle traffic because of bridge openings. In 1941 
there , were 1556 test openings and 39,334 boat openings of the 33 

· bridges in charge of the Division. 1These openings closed the road to 
traffic for a total of 3119.1 hours. Delays1 caused by mechanical failure 
were eliminated during 1941. 978 

The cost of operating drawbridges has increased during the past 
few years, largely because of the greater num_ber of men required on 
the structures. Figures for the five-year period ~re ;979 · 

978 New jersey State Highway Department Annual Report, 1941, report of the Electrical 
Division. 

9 70 Source: Auditing and Accounting Bureau. 
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I , 
Cost of O ,eration of Drawbridges, 1937-1941 , 

Year• Espenditures and commitments 

. 1937 .......... ·f · .... ; . • ....... , : . , ,. .... . 
1938 ·············r-'·•···········'··············· 
1939 
1940 
19,41 

' < -. . . . . . . ... . . 
. i, 

Electrical Division Cost : 

. ' .............. -.. ... -........ . 

.... .- ...... ' ........ ..... . 

............................ 
' 

$242,786.44 
'283;224.78 
282,706.99 
287,523.96 
312,896.14 

The cost of .the hig ay traffl.c safety program, electrical construc-
tion and maintenance, ,a I d bridge operations, ,has been set out in sepa-
rate schedules above. 1ch~dule 1l on page 561' shows the annual ex-
penses and cqmmitment of· the Electrical Division since it was estab~ . 
lished. ,c The larger incre, ses have been in; the items for labor and elec-
tric current. 980 . · · ' 

Research: 
' ' 

, The accident tnvest·gation and 'traffic counting work of the Divi-
sion represents a contin ing research ,program' ca:rried on during the 
course. of the pas't five years. · Reference has already been made, to 
the expedmentaT use of sodium vapor lighting on certain stretclies of 
the State Highway Syst' ID; 

. '' - ' ,, :· '' ' . 

The experiments in he use of fluorescent and neon signs, and plas~ 
tics. ins. t. ead of glass pa!l. ing. on these sighs,. have . been:· con. ducted at 
the Fernwood office oft e Division. · Fernwood has also been the scene 

) • ' . . ( . ' . ' ,- ' . ,_ , . • ' I' 

,of experiments with me I ury lighting'., These did not prove very sue- , 
cessful. · 

The .General Electri laboratories have de~elop~d an overhead }ight 
of the tear-drop type, in cooperation with the Division. This light· has 
found wide acceptance hroughout the c01,mtry and Canada. . It has 

. proved to be the best de eloped so far, from the point of view of cost, 
n()n,glare ancl illuminati Ii. The aim is .to concentrate illumination on 

980 ibid. 

- l 
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NEW JERSEY STATE HIGHWAY DEPARTMENT 

Electrical Division 

Expenditures and Commitments, 1936-1941 

1936 1937 1938 1939 1940 1941 

Salaries ................ $148,535.17 .. $147,799.37 - $165,456.50 $ 173,078.78 $ 181,762.73 $ 202,517.16 
°' Labor ...•.... _ ........... 25,939.65 91,760.72 235,729.27 312,147.27 404,943.51 399,552.08 O') 
1--'-

Outsid~ equipment ..... 125.76 . . . . . . . . 1,840.90 . . . . . . . . . .... ·--· . ......... 
Department equipment .. 6,349.05 13,489.09 29,740.98 23,904.93 22,206~90 22,152.61 

Materials ............... 27,486.68 118,416.82 109,152.61 · 62,054.30 138,661.31 84,203.30 
Light and power ........ 

. 
13,193.15 13,576.72 14,957.60 14,977.70 15,401.42 19,976.15 . 

Coal .......... •.• ....... 3,247.51 3,416.48 2,958.40 3,481.12 3,807.59 2,275.31 
Miscellaneous .......... 37,867.29 59,453.88 88,417.29 76,249.08 72,447.72 56,840.30 
Current ........ •.-•. ·-· ..... 97,504:89 267,594.54 239,771.59 393,320.16 460,939.26 506;572.03 

Total . ... .... $360,249.15 $715,507.62 $888,025.14 $1;059,213.04 $1,300,170.44 $1,294,088.94 
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an elliptical area on the road, without incidental glare to the driver or 
the wasting of :light on the side of the road such as occurs when the 
illumination_ falls in a c rcular pattern. Tests are now being made by 
~lectrical research labor tories in New.York to develop an even better , . I . ·. . 

. type of overhead light. p?he Division pays for these tests. ·. 
· It should be observ¢d, in passing, that the electrical type o,f direc-

tionary and cautionary · · gns was developed and pioneered by ,the High-
way Department. 

One interesting rece t ,experiment was that conducted by the Elec-
'ti:ical Engineer in coope ation with the Designing Engineer in, the Con-
struction .. Div.ision, to : liminate the headlight glare of automobiles 
approaching on the othe I side ~f a divided highway. Two lines of 1 ½'" 
mesh cyclone fence wer erected on the center island, separated by a 
6-inch space. _This was found to cut down the glare and serve as a 
barrier. ' · · · 

·Reorganization: 

It has b~en noted t 1 at most of the work done by the Electrical 
Division was once a part of the Maintenance Divisi<;m:. .. Except· for 
accident investigations a±d trat'fi.c ;analysis, the elect:ri~al construction · 
and maintenance work nd the oper_ation of bridges are duties .which 
could be carried out ~y le Maintenanc~ Division. < 

Under the proposed Ian of reorganization of the Department, acci-
dent investigations, tra:ffi counting and analysis, and all research work 
would be transferred to end made a part of the 'Research and Testing 
Bureau. All the rest of ,he work done by the Electrical Division would 
be· placed under the Mai tenance Division. · 
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EQUIPMENT AND TRANSPORTATION DIVISION981 

Operating Co~ts: 

The Equipment and' Transportation' ,Division services the entire . 
Department, providing .such trucks, equipri.1ent and cars as are required 
by the various Divisions. · Th~ Auditing and Accounting Bureau has 
set up a system of uniform charges for ea.ch type of equipIIlent, based 
on its cost records. These rental rates are supposed to balance out 
against the cost of operating the equipment at the end of the year, 
Rates are adjusted from time to time to accqmplish this end. 

Included in th~ operating costs are the, salaries . of operators, 
gasoline, oil and grease, tire~ and ,tubes, storage charges, . garage labor, 
new and repair parts, tools and· supplies, traveling. expc:mse, insurance, 

. materials and supplies drawn from stores, garage overhead (rent, heat 
and light, phone, etc.), and depi;eciation. Depreciation· is figured on a 
five-year basis. At the end of each. year the Chief· Auditor and Ac.-. 
couritant treats the depreciat:ion total as a miscellaneous revenue item. 
A good part of .the $200,000 appropriated in recent years for the 
purchase of plant and equipment is.met out of this item. When equip-
ment is finally sold, there is eitb.er a gain or·Joss recorded against the 
depreciated value. This gain or loss is credited or charged to the opera-

. tion of equipme;nt account by the Auditing and Accounting Bureau. · 

Opera'.ting costs. for plant a:µd equipment since 1931 are 'shown in 
the following schedule. 982 The amount charged to the Maintenance 
Divisi~n is set out in a separate column: , 

981 See· pp. 123 to 126, supra, for a description of the organization and duties of this 
Division. · · 

·· 982 New Jers(!y State Highway Department' Annual Reports, .1931 to 1941, reports of 
th~ Auditing and Accounting Bureau.· 

I 

r 

\ \ 
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- : 
_NEW JERSEY STATE HIGHWAY DEPARTMENT 

Equipment and Transportation Division 
Operation of Plant.arid Equipment, 1931-1941 

Charged to 

Year. Autom,obiles Trucks Equipment Garages Total 
Maintenance 

· " · Division 

1931 $194,622.89 . $242,351.28 . $ 74,949.60 $175,694.87 $.:___687,618.64 $ 452,277.49 . Ol 
~--. 
Ii"' 

1932 204,189.20 254,339.11 77,145.82 171,992.64 707,666.77 486,417.73 . 

1933 · 181,384.31 . 210,293.94 82;914.25 175,359.79 649,952.29 454,959.04 

1934 . 149,905.36 274,709.58 81,249.28 - 170,472.70 676,336.92. .. 527,021.05 

1935· 147,759.18 278;143.87 88,688.22 170,177.78 684,769.05. 540,956.93 
.. 

1936 134,112.~4 . 287,605.90 - 97,977.33 164,324.61 ·· 684,020.68 , 538,618.59 
___,...-· .. 1937 134,366.69 260,502.87 82,090.00 188,731.25 66$,690.81 517,075JO 

1938 157,000.70 
··-

324,569.45-' 126,735.90 216,081:84 824,387.89 639,997.70 
1939 176,194.75 363,564.30 143,77'5.86 216;371.20 889,906.11 707,843.08 

1940 206,079.33 463,481.68 . . , 194,780.68 198,937.84 J,063;279.53 871,395.83 

1941 206,465.63 555,367.65 254,563.58 · 187,837.22 1,204,234.08, cl,009,636.18 
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The largest increases in operating costs· have 'been regis~ered for 
'trucks and., equipment. These make· up. almost' the entire, increase of 

· over half a million d.dllars i:O: the to~al cost. As w~s to be expect~d, the 
amounts charged to the Maintenance Division- reflect all .of this in-

, ' ' / ' ' . 
crease.. The Division has always been by far the largest user of trucks 
and equipment. • l,ts needs, therefore, play an important 'part in the 
proiram of the Equipment Division. · 

The rerita:i's charged' for various items' of equipment comparefa;vor-, 
ably with the rates the Department would h~ve to pay on the outside. 
There is one. outstanding exception to this -stat~ment,. how~ver. ' Th~ 
rentals for 1917 Mack trucks: and si~ilar old eqµ.ipment are too high.983 • 

. Divisions must pay for the very much higher operating and repair costs 
of these obsolete units, at the same tiJne that they · derive relatively : 

. poor setyice · from them., They. should-. be scrapped without fi'.J.rther 
delay.· 

. Equipment: 

Before· .preparing the· annual budget request of his Division, the 
Supervisor 'of Equipment anl ',['ransportation gets Ju touch with the 
other Divisions to determine what their requirements for the- ensuing· 
year will be. The several Divisi01;1 heads send in th~ir ,reque'sts and the 
·shpervi~or then makes 11p. his list of needed equipment within the 
$200,000 _ limit that the Commissioner ha,s .fixed for. this purp~se. . . , 

,· , ' I 

Until 1937 ther~ was reJatively little ne,v equipment purchased, 
despite the, growing needs of. the Maintenance and Electrical Divisions 
and, particularly, the exp~nded' snow removal program. This was, of . 
cou.rse, a short-sighted policy. Increased , mainienance, repair and 
servicing costs for old trucks and equipment cancelled out the "savings'' · 

' in capital expenqitures. . The Ooi:pmis~ioner . establi§lhed the policy of 
spending $200,000 rnnnually for new units. This. was an improvement 
ove:r: the practice followed theretofore, but it still d~d I1ot give proper 

. recognition to actual needs; , · · · · 
• '' ' . . ! ,, ,, '._· \ ' 

The Department would have ~est . been . served if, during. the 'past 
few. years, a · sum large enough to buy replacemeuts for old equipment · 

' 983 The rate for these ,trucks is $26 a day, cqmpare4 to $16.50 for the 11J.Ore efficient 
new Mack trµcks. .· · 



/ 

,. 
566 

J 

. and to , acq)Iire neede . additional items, had been set up. A single 
1 ' appropriation of aoou . $600,000 W:ould have put the Equipment Divi-

. sion in an. ~xcellent · osition to giye· first,class service ·to the··Depart, 
ment, and especially .v the Maintenance 'Division. , A1:1 . :it is, necessary.· · 
truc~s, and equipment have 'been acquired gradually, over, a .period ·of 
-s_everal Year!'!, · ·, Mean hile, -ma,intehance . .and operating costs for the 

. ·. old equipment ·c,6ntin . .ed at a ,high· level and the Department had to 
'get along a~ best i.t c uld with. many iriefficie:t;1t,, outmoded: units. A 
good-de~ of this old' quipment stm continues _in \lSe,984 . The. follo-W,: 
ing represents purchas s of plant and equipD1ent during the period from 
1931 to 1941 :985 · , · · · ·. · ' ·· · · • -· 

l . 

.r ·.' 

. Purchas s of Plant and Equipment, 1931-1941 _ .· 

Year 

1931 ..... . . . 
• •.• ••••• !!..• ••••••.•••••• 

•1932 .... · ............ •. •'"•-- •.•. 

-1933 .. : .. ; . \ 
... · ............. '• ·-..... . 

__ 1934 •,•.,. · ............ •·• ......... . 
. -1935 .. ··•,• .. · .. · .. ~-; .... ·.·;· .. '-:.-·., .... . 
1936 ..... . 
1937: .... . 
1938; .... . 
1939 .· ... o:. 

,, • • ' • ' I 
• -~ •••• i• ••• ••• _. •. • • • • • • 

. . . . •'•'. •.• ... · . . • .. : • .. • ... ·.·. 
.,., ...... .. : ... · . ~-... ·. 

V • • ...................... 
·:1940· •,• · .... · .... •.• .. •'•.•; ....... -... •.• 
1941 .. -.· .. •:,· ....... ; .......•..•...... 

- . - ' 

' Amount 

$ 95,528.38 
72,835.48' 
99;513.18. 

100,000.00 . 
160,000.00 

; 95,000.00. · 
220,000.00' 

· 512,000.00 
427,755.09 
301,924.62 

. 194,677.26 
. ·,,. 

/· 

r .• 

. Highway _eqttipirre t, <espe~iaJly .tha,t u~ed for-· snow re~oval, and· 
. 'heavy duty purposes, holild be purcha~ed in the light :of actual needs 
. · rather ·than on the b is of' 11 departmenta'l . policy which limits pur-

. . . -· . . .. . .. · 

~84 See pp. 452 and 45 · for a discussion of this ·old· equipment as well as unit$ . 
needed by the Department. 'One . item. whose . purchase has had to be de_ferred . year after ' 

,year,- is a yard,crane, to re lace a 1917 model. This needed p'iece oLequip!... 
ment would replace ·the wor of.,six meri and. speed up loading· o.pera:tions. Because of the 

·' limited budget, iterµs neede . by · either Divisions w¢re bought: first. • : ,A dynamometer, 
ppught. in .1941,. als() had· tci await purchase· for several yeats. _-,The. purchase of heavy· - .. 
truc\c~ for snow removal w: rk, tc;> replace _1917 equipment, and motorized mowers,. has 
likewise been deferred. . · . · . . . . ·._· · : , .. , . . · ;. 

985 New jersey State Ri hway Depa:;tment Annual Repor,s, 1931 to 194i, reports of 
. the Auditing and Accotintin Bureiiu. About $235,000 of the 1938 figure represents capi-

tal expenditures on the new ineland and Newark garages. More than $t50,000 went for thi~ 
purpose in 1939.. · • · · · · - ,,, · 

.-1 

· . . ) 
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chases to a stated sum annually. ,It is recommended that the equipment 
.. needed by the Department be purchased as soon, as is possible under the 

existing priorities situation, and that the badly deprecilltea, obsolescent_ 
units be replaced with all speed. " A good part of the program of 
acquiring modern equipment has peen completed, but many units reinain 

.. to be purchased. Their acquisition · has become particularly important 
,since t'he , outbreak of hostilities~ New Jersey's roads must be kept · 
open. _ The Department should be properly equipped to meet any 
eventuality. -

The Divisio;n maintain~, repairs a4d, services 224 7 pi~ces of :equip- , 
ment. The number of units has increased · with the years and, except 

, for the passenger c,ars which are a!Ssigned to various officials and em-
ployees throughout the Departn1ent, largely reflect the growing' require-
ments of the Maintenance Division. 986 ·· ' 

Cars, Trucks and Equipmeiit, 1931-1941 

Year · Cars Trucks Equipment , Total 

1931 . •. . . . .. . . . . . 242' 293 765 1300 
1932 .... • .... · ...... ·, 252 312 I· 844 1408 
1933 ............ 226 331 , 933 1490 \ 
1934 ............ 252 311 917 1480 
1935 ............ 227 331 961 1519 
1936 .... '.. •,• .... -207 348 902 1457 
1937: ......... ; . ' 205 348 931 1484 
1938' ........ ' ..... 211 346,. , 1039 1596 
1939: ... : ....... 244 34-2 1155 1741 
1940 : ........... 305, 357 -1303 1969' 
1941 ............ 434 376 1437 2247 

In addition, there are 377 pieces of shop 'equipment, so that every type 
of inspectio~, servidng ·and repair can be carrie(l out by the Division. 

, 986 So!f,rce: Auditing ai:i<l Accounting Bur~au .. Any item c~sting over .$100 is consid~ 
.ered "equipment." , ~ 

! , 

J 
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The present equi ment is m:ade up of the foll~wing ~nits :987 

ment on Hand; Decei;nber 31, 1941 

Type 

Cars 
Buick (1939 to 942) ................... . 
Chevrolet (1937 to 1942) '. ....•........... 
Ford (1938 and 940) . ·•· .................. ; 

Trucks_ 
Chevrolet (1,½ on) ....... ; .. ; ......... . 
Ford (1,½ ton) .. , ..................... . 
Mack (all sizes , ...... : ................. · 
White (7,½ ton ..................... ; .•.. 
F. W. D. (S-ton . 1 •••••• • : • •••••••• ; ••••• ·. 

Walters (S to 8- on) .............. , ..... ; . 

Graders 
Austin .· ..•................ ; . / ........... : 
·Galion .............. : . ;·. , ......... · ...... , · 
Rome . ; ... · ............................... . 

Tractors (Holt 10-t ti) 
Mudjacks (Koehrin ) ... •' ............. ,• .. : .. 
Mixers 

Concrete (m:isc llaneous sizes) .......... .' 
Blysto:ne ..... · ............. '. ... · ....... . 
Ransome bitu inous ... , ............... . 

. . 
Air compressors (m'scellaneous manufacture) •. 
Miscellaneous equip ent ...... : .........•.. : 
Wat_er wagons '. . : .... .' ..... _ ................ ;1 
Trailers . ; ..... ; .. · . . . . . . . . .. . . . . . . . . . . .. . . . . · 

·-Mowers 
Tractor type 
J>ower lawn .' .. 
Osborne ..... . 
Truck drawn .. 

. ' . 

................ ··-· ...... . .......... •·• ....... -... .. ......... ........... -.... . 

. . . . . . . . . . . . . . . . •.• ..... . 

· · Number 

19 
400 

15 

146 
. 79' 
136 

1 
6 
8 

20 
36 
16 

20 
9 
6 

18 so 
1 

75 

Total 

I 434 

376 

72 

13 
8 

35 

23 
6 
5 

11 

144 

987 l'!~U:' Jersey, State Hi hway, D~partme~,t Annual Report,\ 1941, report of the Equip-
ment D1v1.s·1on. · . 1 , . , . · . 



569 

Type 

Air tools ( all types and m<!,kes) .............. . 
Electric hammer (Syntron) ................. . 
Pumps . 

Power force .· ............... · .. ,. ........ . 
Power diaphragm ...................... . 
Power centrifugal ................. , .... . 

. Han.d diaphragm ..... ' ................. . 
Hand force ............................ . 

Tar kettles 
Wood burning ........................ . 
Oil burning ............. ; •.............. 

Rollers 
Austin (10-ton) ....................... . 
Galion (5-ton) , ..... : ................. . 
Galion (10-ton) .... , .................. . 

Lime spreaders ( all types and makes) ... '. '. ... . , , 

Sand (cinder) spreaders 
Butler (engine driven) .......... , ...... . 
Hvaas .................. •. • • • • • • • •· • • · · 
Good Roads ............... , ............ . 

•Spray outfits 
Sign painting ......................... . 
Trees and shrubbery . ; ................. . 
.Concrete ....... '. . ; .......... / .......... . 

Vibrators (Bailey) ........................ . 
Weigh batchers (Johnson) ........... ·.· ..... . 
Rotary Screens ( motor driven) . , ............. . 
Snow loaders (Bar~er Greene) .......... ! •••• 
Sweepers 

Austin (power) .......... : ... .' ....... '.. 
Truck drawn .•...... , .. · .... · ............ ·. 

, I • 

Number 

17 
16 s 
7 
1 

65 
68 

7 
2 
4 

10 
,2 

138 

5 
3 
4 

1 
5 

J:otal 

80 
1 

46' 

133 

13 · 

6 . 

150 

12 · 

7 
28 
6 
4 

6 

Power buckets ( all types and makes) ........ : ......... ' 7 
Plo.ws ( all types and makes) ................. , . . . . . . . . 8 
Traffic line markers (all types and makes) .'.. ... . . . .. . . . . . 17 
Miscellaneous equipment (all types and makes) . . . . . . . . . 44 
Snow plows· ............. , ........... -.''. ......... :..... 553 

Total ..... , ............ ·................... 2,247 
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In view of its e~ ellen:t' experience Jwith Chevr,olet cars, the :Qivi• 
sion has decided to us , this riiake as standard equi,pnient. Perfortilance 
'ha~ s~ilarly dictate . the choice'. ;made in the c13,se Qf' other types of 
equip~ent. · · · · · · " · · 

. Eqliipment'-' is pli chased' on 'competitive 'bids, .based on', trade-in' . 
\values: : In the past p ssenger ca~s have Jbeen rleplaced within two years 
whenever possible, sin e this gives tb.e. DepartmElnt the lowest. deprecia-
tion cost . to · absorb. Trade-in values· · allowed have been good, par-
ti,cu\1:!,rl;y when, on~ co siders the mileage-on' some of· the cars~···· · 

Plant:· 
1· 

, ·The ·work of'the quipnie~t-Divisioit 'is centered' in its :Fern.wood 
hel)-dquartets. The iii:· building, there houses the ,o:t:q.ces and stor.e·· 
room, as well as the echariics' work floor. The_ blacksmith, carpenter,. 
'macp:ine, sheet:metal, upholstery: :and paint :sh.ops are locat~q. in this' 
building, as.· are the . lectrid~l, .,w-¢lding and iµspection departmentsi 

. . This b1Jilding is kno n as Building No. 1. O:t,her buUdings>used by 
· the Division include t ,e following:' · · .· 

. ·Building 
Bµilding 

. 2:-snow :plow parts ~d repair .. 
7-p~~senger ·car garage:· 

' ' S:--.:adminis.tration car garage. 
~uilding, 9~wash · house. 

I' . • ' ' ' ' 

Building· 10-gasoline and oH~tation, .. 
Building N .. 0 11-_garage •and metal stor~ge. 
Building N . i~Fire, rope, etc., storage.,' 
' . . . ' .. " .__ . 

Building N . 13~gate house. . . ' -

Buildings · 9s .. 14;, · ~5, :22. and 2~fire plug .. a,Ji~. hosehouses. · 
Building N . 25'----cgrease house. 

A d,angero~s cond tion exists in .the main building. during the win-
. ter . ~onths : be~ij~se •... .the prese,nce of carbon . monoxide 'fume~. A 
,ventilating system sh l~ be· installed at o_nce to: protect th-e rµen: who 

· · · work there: ) .. . . , ; 
I' 

, __ l 

j 
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There is a· lack :of adequate garage space ·fOI' the many' trucks kept 
at F,ernwood; Valuable highwa,y equipment is. Iiow of neces~ity,being 
stored out in the open. Th~ Division has immediate need··of at _least 
one. large garage. . The building now used fo1_;"_ st0rage 'by the Alcoholic 
. Bev¢rage: Commissione~ and the. 06mmissiotier .. of .Finance '(Building· . 
No;_ 17) should be turned over to the Division- and other quarters found . 
for. these agencies. -Even with this g~rage, it may .be necessary to con-. 
,.struct anot~er garage in the near future. · · , ; . 

. , _, .. •. . . . . r ., 
F_ermvood serves as. the main storage center as '.well !lS the head_-

q:uarterS. for roajor mechanical repairs. of·. all ~quipinent. It is al~o the 
·:headqu,arters for Section No. 2 -of t4e Dirision:988 , About 200 o(the 
250 men en:iplo:rel by the Division work out_ of the Ferp:wo9d station . 

. · Service, gasoline and. oil is . available 24 hours a 'day: .. Three. rented . 
. garages, lo~ated at SomerwiJle, Cliffwood>and Woodbridge, help to ser-

vice this area.: 

. (a) Somer~ille-After··a ·successful.trial period of· maintain-·. 
. ing a .mechanic at this place ,at sp~ci:fied hours each. day, the 

' practtce was, permanently adopted · in 194,1.'_ This · provides fo:~· 
.. · · th:e servicing ·· and . greasing of eqyipm.ent .. with greater · economy . 

and facility than on the rol¢, .. as · was fo_rme~ly · the practice .. 
· . Storage de:marids have grown- to a point where they tax the avail-
. able quarters. 989 . ' . . . . ' . . 

. (b) Oliffwood-,-The need for space in which equipment could 
more efficiently 1be ho'1,sed, serviced and cared for, led to the ren- . 
tal of tli:is garage in 1939.· . Facilities. for washing and. greasing-

. cars · have been_ provided. A gasoline tank was installed in 1940 
. and oil distribution was added fo' 1941. .. This testilted in: savings 
·· over and above the rental, more than $70,0 having beeri ·saved in 
gas9line and> oil bills in 1941. In addition to regular storage . 
for. , the. , ~:r;ea, a . s11o'Y removal truck ' Hf housed at this poip.t. · 
. Gasolllle and oil are available dlir:h!g norm~l working hours an,d 
at. any time during .snow removaloperations .. 99P .. · • .. 

·'- '• 

. I . . ' , .. ,. ·· ... 
·., 988 See footnote : 171, ,· p. 126, . supra, for. the areas included by th~ five s_ectiomi into .. 

· which' the State has been divided for Equipment Division· purposes:. 
989 New J~rsey Sta"te Highway Department Annual. Rep:'01'ts; 1940 and i941, reports. ::1 

of the Equipment Divjsfo~, . . · · ·.. · ·. · · -~ ... . .• . · ,:. 
980 New l{!rsey Staie Highway 1Jepart~ent A.nn~l Rep.arts, 1939 to 1941, reports of.. . 

. the Equipment Division. The Maintenance Division rents a 225' x 150' fenced '.plot adja-
ce_nt to the garage for i_ts needs. ·. , , . 

7 . 
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' ) ,' ' . \ 
( c) Woodb idge-This building was rented in 1941 as a re-

.sult of a survey shoiWing the possibility of saving about $600 a 
year in rentals II y centralizing the storage of seve.ral pieces of 
equipment in on~ place.. Sufficient •spac;,e .exists, to store all units 
regularly assign I d to the area, as well as transient equipment. 
A .30' x 59' lot t the rear is available for -outside storage. 991 

The new garag~ •a the Newark junction of Routes 2t, 25 and 29, 
forms a strategic loca,ion for equipment headquarters for Sectio~ 1. 
'l'he garage was opene in July 1940, and replaced the old garage on 
Earl Street, Newark, hich had outlived its usefulness. 1 One of .the 
aqvantages of the ne location is that equipment does not encounter 
the heavy in-city traffi . Moreover, equipment is able to go into opera- · 
tion more quickly. T is is particularly important duri~g icy weather 
or snowfalls, when op rations must be started promptly. The Pulaski 
Skyway is located nea by. 

new structure is given over entirely to the 
work of the Division,, t e second floor being used by the Northern Con-
struction District offic and the Newark office of the Survey and Plans 
Bureau. The main flo r area provides a storage space measuring 210' 
x 100', and is eqµipped with two hydraulic lifts, three_ wash stands arid 
apparatus of the lates · design .for testing, servicing· and minor repair 
work. A service statio in the r()ar of the building distributes .gasoline, 
oil, alcohol,_ etc. to :bi ision equipment. · The garage has a small store-
roqm. 

The Newark gara, e 'has proved to be a very convenient location. 
The volume of repair ork done there, as well as the amount of gasoline 
a~d oil distributed, ha resulted in 'appreciable savings.992 The garage 
is open for service, ga oline and oil,. day 'and night: Twenty-o·ne men 
in charge of a Garage ~uperyisor are employed at' this station. 

Two smaller garJrd,es supplement the work . of th. e main Newark 
garage:· . _ . 

, (a) Dover Three men work out of this State-owned garage 
which services t e northwestern section of the State. The head . 

· · 991 New Jersey Stati Hi hway Departm'ent Annual Report, 1941, report of the Equip-
. ment Division. · · • ' · -

992 New Jersey State Hi hway Department Annual Reports, 1940 and 1941, reports of 
the Equipment Divi.sion. · ' · · · 
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of the Newark garage visits the Dover station about twice a week 
to check on its 'operations. Service, gasoline and oil are avail-
a.ble during n9rmal working hours. and snow call, one inaii being , 1 

in attendance at these times. A small supply of ,stores is kept 
at the garag~. The increasing demands ,of the •area indicate that 
a larger g1:t.rage will soon be necessary. · · 

·' ' 
, (b) Singac-'['.his garage was .rented in 1940 to consolidate 

the · equipment assigned to the area. . Not only was a definite 
savings in rental effected by eliminating th.e separate storage, 
spaces previously used, but sufficient space was provided to ac-
commodate transient equipment temporarily operating· in the, 
vicinity. The adjoining lot provides additional outside storage, 
and there is a pit for greasing and repairs.993 . 

, < a : '• , ' •, 

' ' / , ' \ ' 

The garage at Toms River continues to operate as the key station 
for Section No. ~'. Five men in charge of an Inspector work out of· 
this station. Service, gasoline anq, oil are availabJe ·. during regular 
working hours and sriow removal operations. 1 It is estim·ated thit the 
savings from gasoline alone amounted to over $1,100 .in 1941. There 
is a smaU .storeroom at the garage. ' ' 

' \:- I i ,. I ' I 

Operations at this station, which; is leased by the '.Department, have 
increased to. a point where there is a <iefinlte need for additional space 

. and faciliti~s. The Department owns ·l:l well-located piece of land for 
a new garage; and the plans for a garage have been drawn and are i:µ 
readiness. · The head of the Division is of the 'opinion that construction 
should, be started as so.on as practicable. 994 . 

Two other garages supplement the ,work of the, Toms River head-
. · quarters : 

(a) Hammonto:n-This Department garage, built: of sheet 
· steel, has deteriorated to a point .where repair is no longer pos-

sible. It can be used only for storing snow removal. trucks of' . 
the 1917 type, since it provides Uttle protection from the weather. · 
In 1939 the Division rented a supplementary garage for the stor-
age of units regular,ly assigned to the 1\f~intenance Division. 9 ~5 

. 993 lbid. 
'.., ' 
994 Ibid'., 

. ' ,· ' \. ' 

·. 995 Ne:w Jeirsey State Highway Department Annual Reports, 1939 to 1941, reports of the· 
Equipme!)t Division. .: . . · · · . · · ' 
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. (b) Vincent wn--:T"The roadside beautification work on Route 
40 and the. main enanoe operations connected therewith, ci;eated 
. the need for ad ·tional storage space in this vicinity. Accord-
ingly, quarters . ere rented at Vincentowit in 1941 on a per unit 
basisi A. portab e 1000-gallon gasoline. tank has been employed 

, in the area. T ·s resulted in a saving of a:llilost $500 during 
·the :first year.996 · 

The new Vineland arage, ~ompleted and opened in 19$91, se~ves. as 
headquarters for Secti n . No. 4~ ' . The structure fills ' a long-standing 
need in the sou.thern p rt of the State. An inspector, assisted by ten 
men; is in charge of th garage. Service, gasoline .and oil are ~vailable 
on a 24°hour basis. . . ... . . , / 

' ' 

Somewhat smaller than the Newark headquarters, the. Vineland 
garage is Jell-equipped to :render excellent service to the entire section .. 
Besides a 'stockroom, o ces and working space,. there is sufficient stor; 
age space .to accoinmo at.e · the permanently assigned as ,vell as ·. the 
transient equipment of he ])ivision in thi~ section. The large fenced-in 
' . . . ' , . ( , . , . . . ' , , 
area in the rear of th . building is u~ed by ~he.· Maintenance · Division 
for storing materials. 9 1 'The ·Division rents space in two garages 
located at Woodbury a d Bridgeport, which are supervised hy the Vine- · 
land per,sonnel. . . , . . 

The garage rented by the 'Division ~t Merchantville has for years 
been the headquarters• or Section No: 5 in an,d around ' the Camden 
area, Six: men· in char e of an Inspect<>r' make up the staff. Service, ; . 
gasoline arid oil are av ilable 24 hours. a day. As in the case of the, 
other section garages, t ere is a small storeroom· on the1 premises. 

-The growing need 
mental activity in this 

' about · 7000 sqµare fee 
garage. This provided 

.· snow .. removal units. 
space. Aside from the 

or storage due to .the concentration of depart-
sectiori made necessary the leasing in 1940 :of· . 

) ·. ' ; ' . 

of additicmal sp11ce adjacent to the existing 
ufticient storage for;. thff regular. equiplilent 3R,d . 

. t also gave tb.e Maintenance I Diyision needed 
ncrease in rentals paid, no additional overhead . 

' ' ' 

' . ' ,· '. ,· '.,:': '" ''' .· .. ,-' '(. . ·, ' 

996 New Jersey State Hig way Department Annual Report, 1941, report of the Equip-. 
merit Division. _ " ' · · · · ··' ·' . · ·· 

997 New Jl!rsey State High ay Department A1inualReports, 1939 to 1941, re~ort of the 
Equipipei:tt Division. 

j / 
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expense was encountered. The lease for\ both the olq and 'new premises 
. has just . been renewed f pr three years, beginning February 1,' 1942. 998 

, The Merchantville arrangement is, at best, temporary.; 1Eventually 
this important location will have to have a fully equipped,, St3:te-owned 
garage like tnose at Vineland- and Newark. 

The Equipment Division ~ents a number of· ga1;ages throughout the 
State for. the storage of snpw removal ·equipment arid cars or. tr.ucks 
that must be . located near a certain. area or. employee. The leases are · 
negotiated by the· Rental Clerk of the Equipment Divtsion wh~ first in- · 
spects the premises to check on their suitability. Regular lease forms 
approved by the Legal Division are used,, and rentals are on a monthly 
or Year\y ba~is. The Commissioner executes these leases on. beJialf of 
the State; · 

A recnrd is kept by the Division Auditor of all equipment stored 
· . on other than State premises, indicating • the period covered, license · 

number of unit, rate per month, amount p~id and date .passed for pay-
m~nt. · 

The Division Auditor also keep~ a record of ~as and' electric cur~ 
. rent 'used in each Division garage. , Each garage must , keep a record 
of toll calls. · These are sent in monthly to Fernwood to be checked, 
·against the telephon.e company's bill by the Auditor. ;He also maintains 
. a record of bills for each phone used · by the Division. 

'J ' ' .\ 

The ~ivision rents about 120' storage spaces regularly, and about 
25. more for snow. equipment purposes, in addition to the garages men-
tioned above. A "study should be. made ,of the facilities now operated 
by'.the Division and. the areas served. The needs of each section of the 
St~te should be carefully eyaluated. The aim of this survey ~ill, be to 
effect possible economies aE,d improved service by relocating or e,nlarg-
ing existing facilities. 

Car· Assignments: 

· There, are about 330 passenger, cars assigned by the Division\ for 
the use of various officials and einployees . lind' other Divisions of the· 
Department. About 22 of thes~ cars are available as "taxis" for any- , · 

oosJbid. 
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one _hi ,th~ Departrrie~t eeding ,trarisportj],tion.-- • The assignment of all 
t1l.~se cars; as ";ell · as he: chauffeurs -who driv1 them, is the respons.k · 

--bility -of the Ass:istant uperintendent of Plant and Equipment .. Seven~ 
teen' chauffeU!rs :are' per anently assigned to drive VtJ.rious Department 
officials; 99-9 • • • • · · ' · · · · 

. Every. employee to whbm a car is aE;1signed is hel:d personally . re-
'· sponsible· for the car, a d 'it;s equ,ipment. -At the- .time. the assignment _ 
. is made, the person re eiving. the · ca:; must sign a form' on. whiph i'.s' . 
. list¢d all the· eqriipm.e , _and ·~ool~ that go: with the car. When th~ 

' ·car, is 'returneq. this _list is checked to make certain_ that all item~ have .. 
' been acc~unted f9r, an ~he form is signed by the person ~b,ecking. the,. · 

liSt. , , An assigned car cannot be tra;nE;1fei'red to any other employee I 

•. withou.t tp:e ,w,ritten .. a. tliority -. ·of . the E;upervisor ~f- Equipment', and 
. ·Transportation .. At th -- time of the transfer a. check is :made -·of the 
· equipIIi~nt· on the car·. d a release' given 'to the ~niploye~ who has-
turned)t in_ .. -. · ., 1 .-- · ' · · , ·_ :·, 

• ,~/· l 

"} .. I ;.,. • ' I .' ' ',, . ' ' '• ' : ' _, . ' •. I •- • 1, 

' '.Each_ person havin. · a pe'rmanently_ assigned car' Ii:nist make a regu-.: 
.... ,, ·1ar weekly report -to· he Fem-wood ojµce showing .the sp~edometer 

-- ·reading at the .begimi. g · and ,e;n<l of the week, the mileage _cov~red 
s~ce th~ last report, here the car is·· stored , :p_ightly; needed .rep~irs; • 
·and the_ :9perator of th .. c,ar'. -1:'here is Space ·oh 'the ·back, for noting, 
the date, 'pla~- and, a un(of, all gasoline, oii or alcohol purcli~~s. 
cThe .gl:!,soline, 'aµ_d oil d. ivery slips must be 1:1.ttached to this re,port by 
the driver;, cop~es o'f th E,!lip~ come 'iri with the vendor's.,.biils, monthly .. 
T~ese weekly rep'orts a e reviewed by thi( clerli in\ ,the Fernw&od ~ffice 

,. ' ' . . ' . i ' . , ·, 

·who ke~ps' a record of ll cars , assigned and , their· mileages; ·. 
. . ·, I -, . ·.. . . . . '' ·, '.'. ·. ·, . .. . . · .. 

All assigned .cal's e serviced and washed .. under the direc~ion. of 
r the 'Assista;nt . Superint ndent of, Pla~t and . Equipment.. . Whenever a 

· \ar is ,i~ "ne~d of repai sit is se~t to, the repair shop; . Majc:>r repa,irs 
are made at . Fern wood ; minor repairs can be performed at one of rthe 
Division garages. The sa'me' repair records are lrept in -the case of 

. passenger ;Cars as for./ ther 'equip~ent about to be, men:tioned, • . 
. . : . • i' :, '.,., I. : . . I ' '. • ,. ' ,, • 

l .. _The policy • of. the .. . epartment ha~ .. been · to , provide officials and 
.. empl<>yees ~ith: cars wh · ~ever this . .would ·e~p,edite the ivd~k to be done. · . 
,A.s!3i.gµments are: ma~e :91r. the req~est of th~ head o,f the Division~- · .... .. ... , .. ,. . . ,. . . I .. 

. . . I . . . . 

, , 99 ~_ T~o are, resp~tivyly as igned to_ the Governor :and the Unemplo;ment Ccim;~nsation 
Comm,1ss10ner. · · · , ·. · · - . . • . /. · . · . · . • 

I ) 

( ' 

, I 

) , 

./ , . 
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· Apparently ther;e:has beenii_o' real att~:mpt to ~ep, the numbe~iof :these ' 
. assigned cars to a' minimum, in view ·of their constant· increase. There, 
has also .'bein, an increase in the. number of chauffeurs permanently 

. assigµed. -' ) . · · · ,. · - ·· 

Wheri the .· Oom'~~sion~r .to9k offic~ in l_ 1935,. there. was an indica, 
tion of a possible :reduction in the use of· Depantm~nt· automobiles.1000 

' At the. Close of 1936, the. number of Department cars had 9.E:lClined to 
207, , and . the ,cost, of. operation to, $134,~12.84,; , By. the end 9f .· 1941, 
however, the Department had 434 cars and, .as we have seen,· some. 33.0. 
w~re assign_ed to , ".'ario,us offtcfals and employees. ' The cost of oper1;1,ting 
this equipment· had.·incr:eased,,·tb $206,465.63. · · 

. . ·. . •· . . . . . . I·' . . . 
It is. possible that some of those who enjoy the privilege of .an .. 

assigned car could use some othe~ m~ans ·of trl:(nsportation -.~n · co;ri.nec-
. tion with their worlr in ,the field, at a lo'.wer cost. 'In the·: case of 
others, )t might be, more" econpmical to pay them the regl'.J,lal' mileage 
rate~ provided ·-under State, regul~tious · for th~ use o(their· owri cars,, . 
a ··minimum daily or monthly mileage allowance ,b~ing· set 1for e~h 
employee .. as a . control. . Finally, a- largeP · pool of\ ~ari;i •might be · pro-' 
vided _;~t Fem wood and other Division centers for the U:se of :offi~ials. 
a]J.d ei;nployees retj_ujring transportation, thus req.ucing. the Iiumbe,r. 6f 
automobiles .needed. · · ' · 1 . 

. ·reduction in. the, nhmber of assigil~d- cars become's ~articularly 
_ . important in view,· of the need bf conser~ing ·equipment, rubber; -~nd 

·. motor fuel during the present war effort; . An immediate study should, 
'be made bf the. central passenger car_ service' ·op~rated_ by the Division. 
with the view to reducing. the i:111mber of aut<.>mobiles. and chauffeurs~ 1000·• 

· ' , 1000 The Commissioner stated that he would drive hi~ 'own · car' and eliminate 'four 
chauffeurs formerly assigned to drive' members of tlie Highway :Co'mmissiori. Minutes of' . 
Meetings of the State, Hig'hway {:o~inissioner, minutes of~ay 10, 1935: In the Spring of ·· 

. 1936 he .adopted a _-number· of regulations regar.ding the use. of Department equipment. · Daily 
- reports were r~qmred o,L each .op~rator, 'and a' weekly report o,f assignments. of cai:~ to other 
. departments had ~o-. be made. There was to be· a sp'ecial report daily of any car used after 
h9urs .or·outside of the State, Other deparfments,or officials' requesting the use cif Highway· 
Department cars were. to make their requests in w:riting. See Minutes of March 31, April'28 
and, J,,iay· 21, 1936. , . · · · .. ( ... ·-· . . 

. pn J,une 30, ,1936,, the Equipment Division was placed in. charge of the Highway 
Engmeer. , .. 

.. . . \. . , . , : . ' ' .. 
1000• Such a: study was instituted and .sig~ificant ·recluc'tions made before th~ final publica0 

, tion of this report. · ·.· · ·· '· · · '· ' 
. . (- ' . 

. ,I ,. 

. ' . 
';l ,, ' l 
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Equipm~nt Servicing a 

As soon as a,piec' of equipment is.· purchased and delivered, it is. 
assigned a Departm~n number by the Principal Clerk Stenographer 
in the Fernwood office. He makes up a card record on: which is noted 
a brief -description of t e uriitl'. its Department, seria.l and m,otor num-
bers, the date it wasp rchased, the purchase price, and other pertinent 
1nformation. .He secur s licehs~ plates for the equipmen~ and notifies 
the . insurance compan that wrote . the. master policy, of the new .. · 
purchitse~ · · 

· The new unit is th roughly checked in the mail{ shop at Fern wood 
' . J . - -·_ . '' ~ 

to see that it is in pro er working ord.er and meets th:e specifications.' 
It is then put into · se vice. 

, 
Equipment is · ser iced, maintained .. and· repaired in the various 

Division garages;, · Eac of the main garages, as noted above, distrib-
/ 

utes gasoline an.d oil. This policy of supplemental fuel q.is~ribution 
resulted . in savings of over $5,000 on gasoline and almost $1,300 on 
ofl in 1941, . besides t e Savi:rig in time and the convenience. of the 
ar:fallgement. 

Each garage provi 'ng this service keep~ a daily .record of 'gaso·· 
line, .on, grease\ and. al ohol issued to. each piece of equipment or job. . 
The report also shows the amount on· hand . at the beginning of the . 
day;· the amount recei ed; during the day, and tq.e total on 1hand af •· 

, 5 P. M. '· These report are. sent in to Fernwood 'for record purposes._ 

.. A monthly record is 'kept at Fernwood for each: piece of equip-
ment showing, for .eac day, the operator of the unit, the place where . 
it, was stored,, the gaso ine and oii . consumed, the speedometer record, · 
and inspections. . / .. 

The ofl c;onipany ith which,, the Department does business ren-
ders. its bill at the en of each mqrith. ·· This l;>ill is accompanied by 
sheets listing the date of eacli deih,ery of gasoline,· oil or other sup- . 
plies, the· delivery tic et 'number, license number of the equipment, 
the amount of .gasoline and niotor bil supplied and its price, miscella-
neous supplies and tlt 'r prjce, and the total amount of the delivery 
ticket. ,One hundred t l-25 of these. sheets are, sent in monthly with · 
the company's bill, eac .sheet listing 52 ·deliveries, ·The work of. check-
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i:h.g these bills against the duplicate delivery slips turned in by the 
operators requires a great deal of ,the time ?f the two men assisting 
the . Division Auditor' in the. ]:ernwood office. Any errors found in 
the records sent in by the company are ,noted on a regulir form 

) ·' / < • 

wb,ich is foi:-warded to the company office for the purpose of correct-
ing its ,bm: , 

Each of the s~ction garages also carries a stock of tires, tubes, tire 
chains, minor replacement parts· and other supplies. These stores are ' 
replenished from the main stockroom at Fernwooq from time to time 
by, means of stock orders requesting the stock clerk at Ferµwood to 
ship the needed items. Although the main storeroom and its per-

1, , • • \ ' -

sonnel are in charge of the Supervisor ·of Purchase and Stores, the 
, l , , - . ' 

small stores at the various sec,tion garages are run by the Equipment 
Division.· ,All materials, and supplies , required by the Division are 
obtained by making out the usual order request, signed by the Super-· 
viso,r of Equipment and Transportation. . · · 

Every piece of equipment ·at· Fernwood is given a card which is 
checked at the gatehouse for. date, des!ination' and• time whenever the . 
unit leav.es the grounds. The time is checked again on the return trip. 

, A. daily motor car re'gisfer form: is 'used in the various garage~ to 
record trips made by all cars. Each car is identified by it8 Depart-
ment and license numbers: The rperson taking the car must' sign tne reg-
ister, as must the one releasing the car, .The time and. destination are 
noted. When the car is returned to,the g~rage, the. driver and the 
person receiving the car 'sign' 'the register, and the time 'of the return 
is entered. ,In this' ma:nner the Depa;rtment keeps an accurate check 
iof the going and c.oming of each piece of equipment from the main 
.garages •. 

A special report must be made where, equipment . is used after 
7,P. 'M., or taken out of the State. _This report shows the destination, 
period, route taken and reason for the. trip, and must be signed by · 
the person directing' the use of· tlie car, or the operator. . , ! 

Equipµient. Inspectors aiid Mecha~ics work out of the ~everal sec-
tio:n headquarters in~ their pick-up trucks and inspect the equipment 

, operatjng in their respective areas. They send a, weelily repout of 
t~eir' 'inspections 'to· Fernwood, showing' the Department, number of 
each piece of· equipment, the· place where it is stored, its condition, 



.580 

the operator's name, a'.n · the name of the foreman 011 tlie job at the 
, time. . These · reports · a e revie)Ved by the Chief Mecli~k. . If the 

equipment .is in bad s ape · it i,s bro,ught to·. Fer]]_wood . for an over-
. hauling, and . a substitu e unit sent out 'whenever possible. . . 

. Minot repairs m3:y, e made on the road by the Equipment Inspec~ 
tor. or at the section g rage. These garages also do greasing, wash-
ing and other·· servicing jbbs. The person in: charge of each of these 

. 1garages phones .in to ermyood, the first thing e.ach morning, thus 
keeping in tegular touch with the Chief Mechanic .. F·ro:tn time to .time, 
the· section heads ~re c Iled to Trenton for conference. TUe Super-
visor of Equipment and Transportation as well as the Chief Mechanic 
make .periodic trips to th gar!l,ges in order to chec.k on ~heir operations. 

''l'he ~Chief Mechani schedufos all repair jobs at Fernwood, being 
aided in this work by . ·he Assistant Chref Mechanic. In case of ~1 

· special or emergency 1jo , regularly scheduled repairs are temporarily· 
. ,discontinued and· the· s ecial job given :first attention. · 

~ach piece of . equiJ:i;nfht coming into Fernwood foii repair work 
· is given a job number iy the Chief. Me'chanic or his assistant, and a · 

' ' . , . I . . . . . ' . . 
'job· order and progress I sheet is made, out. . This card sets out the · 
instructions fo~ e~ch p'rt requiring attention aJ\d the Mechanic and 
helper assigned to. the work. Each Mechanic in charge of a job must 
·te~t out. ·t .. h.e repa·.· ir, in~.icate the time spent on each :'operation, and 

. note anything' requirin~I attention that is · not . on the card. He signs 
the card. upon· completi@n of the work; · 

Wh~~ a p~ece ot eq~i~m~nt has re~ched the. s~age w~ere it is no 
.longer .economical to re~, air 1t,·· the Chief Mechamc makes a regular 
written request 'for aut ority to dismantle or scrap the unit, This 
request contains,a description of the equipiµent, its Depirtment, serial . . . I . , , 
and engine numbers, ,anj?. the reason why it should be dismantled or 
scrapped. The request j~s made m~t in duplicate, . and the Supervisor 
of Equipment and Transportation· recommends its approval ·by· the 

, ,Highway Engineer. . T~J original of .the forn. i is ret1!rne¢l to the., Fer11-
wood office and the du~licate forwarded to the Chief Auditor and 
Accountant for his recofds. '· 

, . Scrap mefaL and ~u}ber fs. sold to dealerS throvghout, the year on 
co:rn,petitive bids. The ost Clerk who makes up .the requests for per• 

J •.'· 

/ 
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' mission to dismantle or I scrap' equipment is also respo~sible for, t~e 
.. weighing of the ~crap. . Before the· materia~s. are ~ctualiy sold,,~ report 

-is prepared describing ~he scrap that i~ ab<,mt to be disposed :•,6f, 'the ' . . ' . ' . . ' . , names of the bidders ·and, their' bids, and the appraised value of the· 
mate:rial. I T_he Sµperv\sor Qf :Equipment .and Transportation', recom~ I 

' . . 

mends the sale, to the highe'st bidder an~ t~e Highway Engineer must 
: give ,his approval.. . , - . ·' ·, 

: Eve~-- truck and i piece of .equipment is fit~d out, with ·~ first aid 
,' . ' ' . . ' . ·: .' ( .. ·, ' 

kit. , A report is made each time that first aid is given, showing_ the 
name a.nd address of the injured person; Jlis Foreman, th~ time .and 
nature of the i~jury, when' treatment was given,. and the 'first a:id equip- '. 
ment used. )rhis report is forwarded at once ;toi.the W~r:k:men's Com-
pensation and: Qlaims Clerk in Trenton. Equipment, Inspectors examine 

, the condition of the· first aid kit· whenever they inspt=lct ,a pi~ce ·of 
' (' . . ' . 

equipment~ and report the items, fo~nd · in. the kit 'and those furn:ishe\f 
at th~ t~m~. of in~pection. These reports are., sent ig to Fern wood. , 

'. ' I • • • 

.· Division employees' make the sam.~. kind of report J'n t4e clise of 
an accident re~ulting- i~ .inju:des tq an employee or: damage to Depart- . 
nient .p:roperty as was desc.rfbed in the section dealing with the Main-, · 
tenance .Division.' These reports ar~ sent .to .the .Workmen~s 001,npen- -

· tion a'nd Claims Clerk. The ,procedure followed after such 'an a9cident 
is exactly the same as described elsewhere in this' study.1_001' ,' ' • ·· · 

· Cost Ac~ounts:· 
' ( ( ' . ' 

.. The Department . i:nstit~ted a cost accounting system. for equip- I' '. 

·ment' in'l918., This. system has be'en constantly. refined and .improve9.~ 
,. It. has served as a· model for many highway departments througho~t . 
, , th~ country; Some· idea' of its e<:>mpleteness can. be. obtained by con-. 
· sideririg the· nature' of t};Le' records kept. . -

r , , ' , ·1 . , • ._ J 

Eyery operator must file a ,daily ~port showing 'the Departmetit I 

I number of the equipment ~n his charge; the tiip.e spent by; the ~mployee 
in operating the equipment, road·work and1 idle time;" the distribution. 
of this time on the ·various jobs '.or operi:ition,s performed that day;. pur- . 
chases of ·gasoline, oil and. supplies, '.showing the, place .of purchase;' 

1ooi See jJP;• 476 ~d 47?, sup;a,. 
) 

\ ',·· 

' ,-

-1 · 
I 
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. qµantity,. ·cost and whet er obtaine~ from outside 'so_urces oi' at( depart-
mental garages; the sp edometer readiµg at 't_he beginning and end of . 
the day; and the tota( Hes· run; a report of .~ny equipment trouble;. 
and th-e state ' of the ' eather. Attached I fo these daily reports are' 

. /. ·, . ' . ' 

the duplicate delivery slips . for -gasoline and oil obtained. by the. ' 
·operator at. ga-soline st .tions. These slips· .. are; used to check the bills '. 1 

. .sent in by the oil'e<;nn any at·'the end of the inonthr ' 
' ' . ,. '\ ' ' " ' . ' \ ' ' ',; '. ' ' 

:M:echanics nilist al o :file . a daily time report, showing the total 
:hours ~orked ahd the istribution of thts time on each·•·piece of equip-
··ment: 'J;he ·.repo;rt for is ;made up with a number of st)ibs on .which 
the mechanic may note ne Department· number of the unit, job numper, .· 

', hours wo~ked, 'cost oft ·e labor, '.and th~ nature of the ·work done. : 
. , , ', { ' . .. . ' . . . :. ' ' , . ' 

. . THe ,material used .· it any repair job is Jridicated on a 'requisition,_ 
slip made out at .. the t ·e the :material is drawn from st.ores .. These 
requishion slips- descri e the 1material a11d its :.cost, a11d is. 1:1igned by 
'the person receiving. th '1tenis as "well as by the one issuing them. A 
similar type of slip is·, sed to .cr~t any items .returned\tosto,res: 

The· daily operato s' an(l <mechanics' repotts and th~ material ' 
· ' requisition 11lips are.au it,ed at .. the office of the Division' Auditot and 

' are accuhmlated. month, y in an'. envelope ,, for each pie¢e 'of equipment.· 
Thes¢ envelopes· are to aled for operating e~pense, repairs, op~rator's 
1'7ages, · ,depreciation an overhead. The gasoline ·used and mileage of 

. the u~it 'is. alsb,, tota1e. . From these ·figures it~ is possi~le . to obtain,: 
', the monthly· .cost of, th piece of equipment in' question, the average. 

~ost per mile, arid the verag~ mil,eage obtained per gallon of, gasoline., 

' \ '];he cost ac~ountin staff-in the' Bureau,' ~f Audjti,ii~ aml Account~ ., 
ing also 'p-l'epares . an a nual . cost. record. for ea,ch piece . of. equipment. 
This is similar fo the · <;>nthly · record, but in addition it also: analyzes , 

' ' the ,cost per mile of peration bi'o~en down . into , gasoline, I oiL ap.d 
\ grease, tir-es and tube ; parts, repail;' labor ' and ' depreciation. ' The' 
annual cost r~corq also shows the •inilea,ge. obtained per gali~n ~f gasb~ · 
line. and quart of oil. Depreciation'., as' already indicated, is charged 
off at the rate of' 20% ea9'.h y~ar.1002 ·.... · ,, · ·· . •' _· · · . · ·· , 

' . '. ' ' 1. 

, , , 1002 Cost records are kept. n 3.' per mile basis 'for. cars, trucks• and heavy snow equipment. 
Records of miscellaneous eq ~pm:ent, such as air . compressors, ,graders,· mixers, mowers, 
rollers, sprayers, tar kettles, et ., are kept on ·a per hour basis. · · · · · 

\, ·, ' . ' . - ; ....,, 

/ 
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Co:µiplete tire. and tube records . ar.e also' kept .. by ihe Auditing 
a:hd Accounting Bureau. A card is. set up for each tire· when ,it is 
purchased. , ( A single card is used fot all tubes of a rcertain -~ize.) 
When a tire. is issued, it. is charged to the piece of· equipment on -which 

· it is placed, ahd the card covering it' is taken but of the records, thus 
indicating that the stock has' been reduced. Similarly, when a tube 
is issued, the tube card record is r,educed by one after the ,tube has 
been charged __ to the piece of equipment on which it is used. · 

Tires and tubes a.re drawn from st~res ··on regul3:.r requisition 
forms. A copy cff each r~guisition slip is. sent ·to' the Accounting and 
Aiiditing' Bureau. which then makes the. appropriate changes in its 
tire and tube :records. 

" ' . ' . 

Each garage stocking tires makes two reports of tfres in sto(}k at · 
, the end· of each month. One shows the serial numbers of each size' 
· and Jmake of tire, ~h.ether new ~or repaired... The other shows the · num-

ber of each size of new or repaired tires on hand-. ~ The garages must 
also report t.he number of new and repaired tubes of each size oii hand 
at the end of the month, · These) reports serve as an inventory check 
against the tube and tire _card records kept ,in 'the Aud'iting · and 
Accounting Bureau. 

. ' 
When .a ti~e 'is issu¢d, a tire record .~ard js prepared a~d the date 

of'.issue, as well as the Department and serial numbers of the piece 
of equipment on whicli t,he tir,e 'is used, noted thereon.,, The' person , 
issuing· the ·· tire also, notes t~'e speedometer reading of t.he car. The 
speedometer reading is' noted OP.. the card when.ever the tire is tem-
porarily .• removed · and 'reapplied, . and when .•. it is finally -turned· in at 

· Fern wood to be' sold . !or scrap. · · 

The •Fernwood office also keeps a tir~ mileage record for .ea.ch tire, 
showing its serial number, make, size, date received, the .dates .when 
it was,jpla_ced on the unit and. removed and the ~peedometer reading . 
on each occasion, the cause of removal and the total mileage obtained. 
The.· Department is thus able ·. to obtain a performance record for . 

• each tire. 
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Work Executed· for o her Divisions and Agencies:· 

In addition to. th regular program 0~f servicing, : maintaining and 
repairing its own equi ment, the Divisio:µ executes various _assignments , 

· for other Diyisions of he Department and agencies of the State govern- 1 

ment. · . There were 8 3 assignments of a majoi, character carried out. " 
iil 1941. Of these, . 2, 5 represented outside work orq.ers, covering 302 
items completed for agencies out.side of the Division proper. ; The 
agencies 'accommodate , included the Survey and Plans , Bureau, Pur- . 
chase and Stores Bur au,. Maintenance Division, Laboratory Division, 
Electrical Division, , , uditing and Accounting Bureau, Department of 

· Conservation and . D velopment, Delaw:are River Joint· Toll Bridge, 
Qommission, Civil Se ice Commission, Department of Institutions 'and · 
Agencies, and the Fed ral N ationa.l Youth Administration. The orders 
covered a wide varie y of, operations. In addition, equipment and 
personnel were suppli d for various State institutions,· armories, State 
teachers I coHeg~s ' an various . special highway proje~ts.10.03 In each 
case, the cost of the .. oirk done, ·or the' equipment and .personnel pro-
vided, was charged t the ,usi?-g agency. 

Whenever .the D vision constructs a piece of equipment; prior-, 
authorizatlon 'for 1the ork must be obt.ained from the ·Highway Engi-
neer. Approval is re ommended· by the Superviso/of Equipment and 
Transportation, who ertifies the ·specifications for the job, the reasons 

· for the constl'.uction b ,the Division, and the estimated cost .. , ':rlie orig-
inal of this authoriz tion is. sent to · the Auditing and Accounting 
Bureau, the duplicate going to the Equipment Division .. 

On occasion,, the Division rents a' piece ~f' equipment to an out-. 
side party. In each ase, the Supervisor pf the Division must r~com-
mend. the . rental for approval by the Highway Engineer; on a form 

< giving. the name of t e person renting the equipment, the description· 
of the unit and the r ntai price. · . : , L: . 

' \ '.· 

1oo~ New Jersey State· ighwtry Department Annuql Report, 1941, report of the Equip-
ment Division. ' · · · ., • · 

'! 
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Snow Removal: · i ' . \. 

Th~: important role) played .by :tb.~ Equipmeri.i 'DiyisioJ;). in the· an-
nual sriow remov~l prpgraJll,,of the Deparltment has,:be~:r:i,touchediupon, · 

· in the di~cussion o:f the organization .of the Maintenance Division:1004 

' All 1½-ton t;u~ks' with- hydraulic h~ist~ are equipped with cal.- . 
. . cium. chloride a.n~ sand and cinder,. spreaders for use -fo.,controlling 

.. slfppery .and icy co~ditions upon the ~ighways. SP,i:ea,ders p11~chased 
before 1~40 ·were driven by . power received_ from I their own wJieel trl:!,C- · 

. tion as they were towed behind the moving .truck .. This equipm~nt 
, had its l:j.mitation's aJturns, circles· and. other points where slow speed· 
. had to b~ maintained,, and it. ;as necessary to go over the road several 
times in 'order ·to get' the cl~sited results. (,In ··order to remedy this, 

·.•· situation,.·· th'.e . ten spreaders . purchase<} du;ring 1941 were powe.red · by , 
air-cooled motors~ with the result that better performance was ob-
tained.1005 " , ' ' ' · , · 

During 1940 and, 1941, the\1se of blinker lights on top of all ·unit~ 
· . assigned tq . ~now removal operations or.· to' emergency job~. after dark 
. , became standard pract~ce in . the. Division.1005 - ·.- . 

_.·· . In.the faU of the year, the ,Mainteµ~l}ce pivision sends out a ·ques-
, tionnaire to coutractor~ doing snow retnovaJwork .in ordei; to deter-· 

mine· what equipment .they have available. . A ,copy of .eacli executed · 
questionnaire is sent to the Chief Mechani~, atFern'wood. Th~- Eq,:uip~ 

' ment Division determines whether the contractors' trucks ,are suitable 
. , '. for th~ w-ork .. · If ·the ,trucks_ ar.e acceptable, the Maintenance Ditisio'n . 

I .. , I ' • • ·· ) \ <, , • , • • 

en~ers intosn9w removal agreements with the contractors .. The Chief· 
Mechanic tb,en _issues shipping orders. cov:ering·. the shipment of snow_ 
plows to these · cont;actors, for atta_chment to their trucks; · In the 
c~se of new :contractors, 'the Division, sends its me~ t0;_ help in, attach, 

. ing snow plows to the equipmeri~; , . . 
·, 

Every. contractor receivin,g equipment from the Divisic>n' must, sign 
, . \ . \ . " . 

. 1 · a, .form listing each item provided .. · The contraet<;>r is held· responsible 
• ' ' ' • • • •• I • • ' • 

1,, for the retlir:u of .these items +n· the_: spring. · 
• . . ,-4 • ' I •. I ,. . ) 

1004 Seep . . 104, supra.',. . . ) 

1005,New' Jersey State fl'ighway Dep:art.rnent Annual Repprt, 1941, report _of_ the Equip- · .· 
m,ent Division. · , . · · · • ' · · ·· 

·1. 

j' 

I, 
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As soon as the shtping begins, the Division sends weekly reports 

,to the Maintenance D' ision indicating what has been shipped and to 
'fhom. Daily reports re made when the volume of shipments becomes 
very heavy just befor the snow season. · , 

· In some cases co4tractors use'· the Departme~Ws ow~ equipment. 
In this event, they in.1icate on their questionnaire where t!1e:v intend 
to store the State eqrii ment and what the rental will br. The Rental 
Clerk of the Division· hen goes out to inspect the quarters and nego-

• '.tiates a rental agreern ht for the · season. 
; '' ' ' 

In the · meantime, he Chief Mechanic prepares a list, of Division . { ' . ' 
Operators and Mec¥an·cs who are. to handle and look after the heavier, 
sp~cial .snow removal equipment of the Department, and sends· this 
list to the Maintenan, e, ])ivision for inclusion in t~e snow r.emoval . 
organization chart which the Assistant Superintendent of Mairitenance , 

· draws up.. These Mee ~nics worl-: directly out of Fernwood .and take 
care· of only the Dep rtment's own equipment, whether used by the 
Department or by the contractort There, is one Mechanic for. every 
three trucks, the num er usuany employed on a snow section. Four 
'trucks ar~ sometimes sed on a larger section. · In case of <,l:amage 
to the plow or -q.nderframe, the Mechanic replaces the"...broken part. 
Eq~ipment is inspecte1 after every snow removal operation. . , :• • r 

Before the· start 9 the snow season, the Division stores its rotary 
, . , . I . . . 

tractors, FWD. tr~cks and Walters "Snowfighter" .trucks at ~trategic / 
points ~rcmnd the Stat . 'l'he four snow loaders owne<,l: by the Depart- · 
ment a:i;-~ used at the · eorge Washington Bridge (1)', · Pulaski /~kyway 
( 2) , and Edison Brid e ( 1) , to remove snow from the structures by 
dropping it below,· after the plows have pushed ·It to one, side. This 
heavy snow equipment1 is driven by the. Division's own men, who . are 
experienced in snow rJmoval work. Six Mack trucks filled with cal-
cium chloride' treated inders are l~ept at the Newark garage 'thro.ugh-

. out the wiµter, ready •to , go out on the . Skyway. . . 

There are certai areas in the State where the Maintenance 
Division likes to do th snow removal work itself. In such cases, the 
Department uses its' own equipment an:d drivers. · 

/ ( 

During the entire period of the snow season, the Maintenance 
Division ·keeps careful , heck on the weather. If a snowfall is expected, 

I ' 
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a snow shift is on, duty at the'Maiiitenance Office and a similar group· 
'at Fernwood. As soon as the snow begins to f~ll, a telephqne call ,is 
put through to Ferri.wood and cars irnmed1.ately leave for various parts ' 

· of the· ~tate carrying Operators and l\fechanics. Every Division garage 
operates ·in the . similar fashion, each being a center . for .snow re- . 
moval work. · ' 

/ The tine coordination between the Maintenance and Equipment 
Divisions has made possible • the efficient snow removal operations of 

· the. Departfuent in recent years. 

LABORATORY DIVISION 

The role of the Laboratory Division in the w~rk of th.e l)epart-
nient has been treated rather fully· in the discussion of its duties at•\ -· . " , ' . . , ',,.. 
the close of Chapter II, .. and in the :various references to its work in · 
relation to the· operations of the Construction, . Maintenance .and State 
Ai~ Projects Divisions.100.7 

· The function of the Department laboratory in its earliest days was . 
to test the quality of materials used in road building and maintenance. 
n abandoned this limited program when th~ head of t4e 'iDivision de· 
clared it to be the duty of the laboratory to in,vestigate the results ob- . 
tained .with various materials and methods of construction, and to rec,. 
oinmend changes whenever it was considered that. an improvement in the 
quality of the work could be secured thereby.1008 ~ew Jersey·was one 
of the first States to pursu.e this broader type of research· program. 
The Laboratory Division not ~nly tests materials at their source, but 
also standardizes much of the equipment employed in highway work, es" 

' . 
. . 

1001 See pJf. 129 to 136, supra, for the organization: and duties of the Laboratory Division. 
See also pp. 412 to 414, 455 to 457, 494 and 495, and• 497 arid. 498, for instances· w;here the 
Laboratory Division is involved in the work of the Cimstruction, Maintenance and State Aid 
Projects rnvisions, respectively. 

~oos See Neu; Jersey State Highway Department Anwual Rep,ort, 1929; report of the Labo-
ratory Division, for a ~tatement ot this policy. The policy had been in actual practice· for' 
se-yeral years· before it was mentioned .in the .ammal reports of the 'Division. · . 

In 1932, the Chief of the Te~ting Laboratory declat;ed that "The' proper use of a mate'rial 
is equally as important as its quality. The interpretation of the results secured by the use of 
different materials and different methods of construction is a)so very essential, as well as the 
deciphering of the causes of. unsatisfactory results." New Jersey State Highway Department 
Annual Report, 1932, report of the Laboratory Division. 
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' tablishes formulas' fo ' bitllminous: and •c.o~cret~ n:iixes; ,mak;es sample 
·, t~sts of the .materials in the course of' 6onstruction-and maintenance 
·operat!ons,. and· check on the quaUty of the final product. 

. . • ' . .• •, :~/ • . : ·r_ ', ,', ·; • .• • 1 , , ', I ' J 

_ • ·•The Chief of 'the '.resting Laboratory, who heads the Laboratory· 
. . . l . . _, . . . \ - . ·. . . 
Division, . was responsi le for . preparing- the · Department's specificati,ons 
for all types of• road aterial uritil a few, years ago. . ·Th~ 1941 edition 

: of these standard spe 'ifications . was' edited by the 'Desi~ing -Engineer 
attached, to the Const uction Diyision. The Chief of the. Testing Lab-
oratory, as h~ alread been p~ittted out, was::no~ con~ulted, altho.ugli 
it is ,understood that :t;1.e or two, of his assistants were called in o~ a 
~ew . matters. - The st _ildard. s'pecification,s, of course, ,constitute · tp.e 
principal control -oft e Department over . tJ:i_e qua:lity of the materi1~ls 
supplied to' a job_ and he methods used _in. c~rrying out the ·w9rk. · The-
Lab9:ratory Division s ould play a leading part in their preparation, in ·· .: 
cooperation with . th~ Oonst:mctfon, 'Maintenance and other .. Divii:iions 

._' .• ,I j: , ', . I • • • •"' 

affe.cted. 'Accordingly, the recommendation rµade., heretof 9re is repeated : 
the .head· of.the Labor tory Diviiion should in, the flitute-be jo:mtly re-
spbnsible with the he s of other Divisions that. may ,,be concerned, 1n . 
prepa:i;-ing new edition of the Department specifications or, in>mod1fy-
,ing anyexisting· spec~ cation., ' '· · · · · 

' ', ' The Div.isio~ has ' ried tcf control the quality of r~ad materials; at'· 
their source. · Irispecti ii before· shipment not ·only eliminates delay but:. 
insures.· a :more unifo_r. · Gd satisfactory. g~ade of , 1niteri34._ · . The bitu . 

•• 1 mi;nous : section of the Division assigns Chemists to the plants anp: re-
.. fineries producing' bit ,, iiio~s-materials' h1 the New York and Philadel-' 

phi-a . m~tropolitan ,ms ricts, i~d. ilin,e Asphalt: Plant .. Irisp,ectors , cp-~ck 
bituminous mix at .th · point of production> One of the 1Testing Engi-. 
neers in the engineeri g section of the )Division is responsi.ble for field 

_t~sts of concrete 'pipe, vitrified day pipe and cast iron ·pipe;·.·. He also . 
inspec:ts reinforcing st el fabricated in New Jersey or the Philadelphia 

' area. Material Inspe . ors· make inspections_ and field tests of . fine anq ' 
course aggregate, whi, e two meri are assigned fo work at the cement ' 
plants .. · Materials not checked at the source,· are· inspected._and. tested 
at the Fern"\\ToOd labo atory beforie being used on· the job. Oomu'.iercial 
testing laboratories .c eek on reinfo~cing steel 'not fabricated in New 

· •Jersey':or the Philadel hia, ar~a; ~s well as on casting·s, c:re.osote-treated 
piles, guard-i:aii posts and str~ctural, ste~1.- -I ' . ' ' ' ' 

I •, ' ' \' I ' I, 

j " 
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. The personnel a,vailable for this \v;or~:is- generally -f:!li:fticient ... How- :_ 
.~ver, the stair is .taxed when•, constl'Uction and mainteii.ance work on 

· 'State hj_ghways and State Aid roads is heavy. The I>ivisjon 'coµld make · 
_good use of a few. more G}lemists and Material lnsp~ctors for routine 
inspection -arid. testing· w:ork -at __ the ~eight of the sea~oli. , . .. ·- '. , . \ ,. 

PJ1he Department labor.atory -was a, pioneer. in insisting upon the 
_ proper proportioning of _materials used in· road work, especially' in con-
nection 'with the preparation of conc!'ete ini:xtµres .. Cement· and fine ari_d ' 
coarse aggregates were forn;ierly proportioned by \toiume. The DivisiQn 
developed the method of proportioning ·these m_aterials by weigh.t .. , --

I ·., periinents were begun befo~e 1926.;1009 Within a -short time, con,struction 
__ contracts ,required that concrete he -prepared _ by: using a -three-bin 
batcher of the weighing type. ' These batchers ;are ,st~ndarized for-every. 

'job before-pavi11g begins and .are rechecked as the work pro~eeds. - , Two 
sizes of coarse aggregate are used instead -of one.. Proportioning is -

• -. ., , , , , I , • • , 1 , 1 

based on the void content of th~ coarse aggregate,. thus insurj.ng that 
.- the right, quantity: of sand qr· firie aggregate, wi~l be employed. i All sur-

' plus water must·be_'eliminated from the aggregate 'before batching. In-.· 
.. spectors are stationed at the b_atching plants to check the composition 

and quantity of the aggregates and their moisture content .. :The 1:result 
is a denser, stronger~ IllO!e uniform c\mcrete, in ,which segreg~tion' is' 

1autqmatic1:1,Jly eliminated.1oio . _ . · __ , · -_ . 1 - •• -

_ , .Before -1930 it' was· co~mon ; practice to· use more -- than one ceineit: 
in the construction ofa' ~ection of road.' Varying compressive strengths 
resulted. '.The.Division was succe~sful in having a speci:ficati~n adopted 
allowing only one cement to be µsed in. road seGtion.1011 · 

. ' . . . . . 
, In order l to obtain better concrete' roads, the, Division for many 

yearscarried on a.'campaign to .get varfous cemei,.ts I standardized.' The_ . 
purpose was to 1eliminate the marked differences in concrete. ·The head 

. · of the laboratory insisted that the .• speeificatio11s qugJi,t' tp 1coritain -a 
----•-•\_''I ! : \ 

-- - . . . -. - r - - .- .- , - --. - . :'"_ - . : _,-- - ·_: 
1 Qo9 New,Jersey S.tate Highway Department Ann,ual Report; 1926, report of. the Construc-

tion Engineer. · · ' · 
: , ·. '' ' • \ • • ; ' ' • - • ·,: ' .. ' I•' . , ," • • ' ' . , • , ' . ', ' 

, 1010 New J,ersey State Highway· Depm:ttV:ent Annual Reports, 1928 to 1934, reports of t!:ie 
Laboratory Division. The 1930. Department standard specifications required a· three~bin batcher 

, o(th~ weighing type, -two kin<is of coarse aggregate, ·and_ a 11):ethod .qf proportionin~(base<f ·--
. ~n their yoi,d ~ont~nt. _ , . ·- ___ , . -_ , · _ , · · •-- · < • _ . •· · 1 _ · _ 

10liTh1s specification was adbpted in· 1930. ' See, New Jersey' State Highway l)epartinent 
Annual Rejxorts, 1929 and 1930, reports of the_ Labor11tory Division. ' 

!J '· 
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clause requiring ceme to P,roduce conc_rete which, at _i;t, given: age-and 
composition, would ·ha e a_ certai:h minimum compressive strength, a:nd 
_that a penalty he ex~t' cl if th,s' standarp. were not met. ·~e was finally 
successful in obt&ining- sucji a speciij.catiori.- in· lil34.1012 , · 

• I 'I•• ' - • " _, I 

_ The· Division ha$ cofi.timied- to emphasize '·the importance -of the 
quality of cement'~se in preparing concrete. The ann:ual rep_orts' re-
_peatedly stress the fact that-cement mµst·have a fairly definite_ chemical, -
compositiqn and posse$ . definite physical characteristics. . By coope_rat-, 

· ing with nianufacturer , the Division has obtained cement that produces, 
conc~ete :which is• ser\7i eable and ,durable when prepared; under no:mi.al. 

- conditions.1018: . . . . . . 

Studies by the Di "sion iri determining the: quality of sarid and' the 
. amount of:water. to be used ,iJ.i conc:rete mi:itures, as well as the niixing 
time, have brought ab ut improved standards in these ·respects and,,a 

, I .• . , ' , . . 

,: better. quality of concr te.101" It also conducted an importan:t series of 
. experiments in 'the use of the vibrato·ry method of consolidating concrete, 
a,nd developed the· nee ssary equipment therefor. This~ m..ethod was in( 

· eluded fa pavement sp ci:fications as-' early as 193~.101? The Division has 
· te_~ted various methods of ·c~ring concrete roads, and Obtained increas-
i:µgly more $atisfactory results. It_ also develope~ equipment to :tneasU;l'e . _ 

· the· s'urface ·irregularit'es of concrete pavements in order to obtain the 
necessary data for set . g .up- a sp~cification·as to the maximum ,num-

. b'er of bumps and depr ssions per mil~ of •road that would be permitted., 

. · 1 ~12 See, New 'Jerse'Yr S~t Highway.Department .4nnuaJJ?.eports;1930, 1932 to 1935, re- · , 
ports of the Laboratory Divis" on._ · . · · ,: · _ , 

.. ' 1018 New Jer:;fey State Iii hway Departmen/ Annual Rej,qrts, 1939, ~P 1941, reports' of the 
Laboratory Pivision: , , , _ , . . . , · · _. · • _ ·· : , · . , 

_ ioi,_4 Se-f New leriey State Highw~y'Department Annual Reports, 1929 to 1931, reports of 
_the Laboratory Division; for cc6.unts. of studies of concrete sands; Ibid., 1929 'and 1935,, as 
to mixing time (it was determ ned that the longer the mixing time,,the less water required and.· 
the dens.er the concrete); and Ibid., 1928, 1935, 1939 and 1941, for the Division head's ~nsist- · 

· ence oil the use of a correct uantity of mixing water,. which ,he claims has more to dq with 
the durability of concrete· tha any other factor. · . . · 

. . lOl5 The e,xp~timents bega about 1929 and were c~rttinued o~e~ ,il· pe:ricld of. f,ive")'ec\rs'. It 
, was found that .this method f consolidation resulted in a denser concrete, particularly at 
transverse joints, and, increas d its compressive strength. Concrete consolidated by vibration 

, could be given a ·surface .finish much more quickly• than if cortscilidated by some .other method. 
The experiments showed tha where the vibrattiry method was used, ii: was possible to . in-

. crease the amoun( 0£ coarse· ggregate and decrea_se the• amount of cement required, Oms re-
.. ducing the cost by secui-:ing a greater volume· of concrete per sq9are yard of pavement. New, 

le_rs_e-:r Sta~e. Highwoy.Depart ent Annual Reports, 1932_ to-1935, reports of the Laboratory 
D1v1s10n. . · ,- . · 
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-Thro_ugh patient. expedtnentation, th'e' Division gradually. ~et up a 
high set of standards for-'the materfa}s and. methods used in con,struc~ 
ing, concrete •pavements. The result has. been a continuous :improve- . 
ment in the quality ~of }if ew Jersey liighw~ys. · Con,crete has not only 
been made more tuiiform and ~orkable,· but denser and- sfronger.- .The 

. compressive $trength of 28-day six-irich: concrete cores has been 'in-
creased from about 3500. to more tnan 6600:pouilds per ·square' inc~< 

. In,sonie -;,ases, an' ayetage strength· of over 8000 pounds has beenob-
_- fai11ed. 1016 . Peeling and , scaling are, practically, eliminated under the 

. present specifications. ' ·.· ·surface :firiish am{ contour. hav~. 1Jee1,1 improved:., 
Because.·of the work of the Laboratory Division; ·New Jersey!s concrete . 

-roads ·are the finest in the country. Not only are'they moi:e durable, .,.a 

but make for greater riding-comfort, iowe~ cost' of vehicle .op~r~tion,. 
anc1 a, saving in ·construction costs. · . , . . 

In addition to. being · resp~ilsible for standardizing. the -equipment. 
used · in constructing . coi:u;~rete pavements; the Division calibrates the 
containers ti:sed fortransporting ·bituminous materials.· ·.'This pra_ctice 

. was established by the Division in 1~29 in order to avoid deficiencies. 
in· deliveries: 1011 >After receiving repprts from the: T;nspector$ at the site 
o_f 'the project,ind:icating the gauge _of the tru.ck at the_ start and. finish 
of the work and the temperature of the material;.tlie la~oratory infQrms 
. . . - . . ' .. · . \ .. , . . . . . . . .·. 

tJ:i_e U:sing Division of t;ti.e gallonage of the' material at 6Q° F. · · Payme1,1t 
is made "on the' basis of tne Laboratory :Di~ision's calcti,la:tfons. . . , 

. . . . . . . . ,,. . . ... 
, ) . .. ' . .· - . . .. 

. Because of the thoroughness of its inspection and testing methods, '. 
t~e Labbratory Division is aple t,~ ~aintain 'a;strict'control o~er··the 
quality of materialsused and the methods employed in, road ~onstruc- · 
tion and maintenance. . The excellence. of }ts··. work . is recognized .· · 

, throughout 'the country.. , A comprehensive: systeJll ·,Of recording' the,. 
- • , · · 1· · . · ,. · ' - . · r 

resultl:l of itS; inspections and tests, and· of 'r.eporting them to .. the inter-
ested· 'pi visions,_ o·ontractor$, : and · cooperating . agencies '( s:uch as , the 

. Public Roads Administration in Federai• ;Aid work,, .or' counties and 
, 'Inu,nicipalities in connection ~th State Aid projects),· ins~res the :rµai'.n~ 
. ten~?e of the i ~tandards set b;r the D,ivision. ·. 

· 'iornNew Jersey,St~te Highway Department A:nnuill RepiJrts, 1927; 19~9, and, 1938 to 194{ 
reports .of the Laboratory Division. .-- . ' · • - . • .. . · 

• \ - • - : . . •. ' .• ' • . .• ,1 • .-- ', -, • 

1011 New Jersey State Highway Departmen~ Arm1Jal Reports, 1929 a:nd .1930, ·reports of the · 
Laboratory Division. · · · · · · 

·1 

,) 
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The laboratory eq ipment a~ailab~e to the Division. is adequare 
for the .needs of its pres nt limited program; On occasion the Division 
develops some. special iece of equipment needed ih connection with 
its investigations. In 1,, 40 it acquired a new 400,000-pound hydraulic 
~~sting m_acM~~ which teplace~ one of 300,~00-pound ~a~acity.10

_
18 

• . i · 
Cons1de;rat10n shoul1tl be given to enlargmg the budding now used 

lJy th~ Laborato~y Di:isf dn at Fernwooa.. The need for such. expansion 
has been recogmzed m !he .Department for the past few years. More 
sp. aqe wil! .. u. ndoubt.edly be.· requ. i~ed .·if th~ recommendatio~ concer. ning , 
the establishment of a . esearch and Testmg Bureau and an expanded 
:vesearch program is ad pted. This program will, of course, require 

· additional laboratory eqluipment and a somewhat larger staff. 

'. . . The p~esent Divisi~n pe~sonnel worki~g' in·· the -~ernwood. labor~-
tory1 are well trained. However,. the. training given :field meii is :i;10t 
as thorough or continuo S; New men should receive a complete course 
of training before bein assigned to specific WQrk in the :field. They 
sho.uld als.o be brought qack to headquarters for "refresher" courses 
from .time to time, in I fow of the cdnst.antly changing practices in 
highway work. Aside from a 'rnultigraphed ,sheet of instructions/torn 
there is: no complete m nual of procedure for the use of the Division 
employees, or the Cons ,ruction, Maintenance and State Aid Projects 
Division Inspectors who coordinate with them. 

1018 New fersey State Hig a,y Department Annual Report, 1940, report· of the·•Labora-
tory. Division. , , · ' · ' 

1019 "Instructions Regardin Sampling of Construction Materia.ls and Use. of Equipment," 
'. published by the New Jersey St' te Highway .Department, multigraphed (Trenton, 1940). 
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The Division has- opetated. on a relatively modest budget; ·as indi· · 
·cated by the . following figure~ :1020 ' • · 

Expendit~res and Commitments., 1931-1941 . · I 

Year 

1931 

1932 
1933 

1934 

1935 
1936 

· .. 1937 

1938 

1939 

: 1940 . 

1941 

. ' . . . . . . . ·,: ._ .... ·· ........ _ ... ·. •.• ·1·-·. 

. . . . ....... ·• ................. ' ..... •, . 
/ 

..... · ..... • .. · ........... · ..... ,,. .. ·. .. . 
' . . . . .. .. . . •. . . . . . . • ....... •.•. •·-• •--• .... . 

••• • .••• : .•••.••••••• '. t' •• •. ~- .••.•• ' •• 

' • ' • • I . . .. ' . •.. . ·• . ' . . . . . . .. . . . ' . . . . . . ":- . . . . 
......... ~- .. , ...... , • ..... • ....... . 
. . , ........... ,• ......... •·.•. •.,•. 

' 
. ·- . . . . . . . . . . . . ·- . . ·- . '. . . . .. ' . . . · .. 

' · Amount·" 

. $244,509.99 
' . . 

244,820.04 
154,547.45 

· 136,539.23. 

140,361.82 

150;659.85 .' 

'158,88,5.78 

167,i3o.7o 
185,946.98 

200,899.97 . 

191,230:88 
. . ' ' . . . . 

These :figures• merely .reflect the Departmep.t's own limite.d co~cep-
tion of testing and research work;: Although highway methods are in 
constant flux, and the use of old as· well as new materials ch~llenges 
the i~genuit;y of engineers, the work· of· the Laboratory Division. in 
recent years bas ·been largely confined to routine testing and a few 
'research problems. While .it concentrated on the adn:littedly important 
problem of' obtaining dµrable concrete pavement~, the research and 
testing qrganizations· of other highway depa~tments went on .to con-t 
sider this and a multitude of equally important matters.. The . D1vi• 
sion, once preeminent, in the nation, has lost its position to those who 
came on the scene at a later date hut who· J:\ave shown a more ~nter-
prising and progresshfe attitude toward highway research. · · 

' ,' , I -,,. ' ."· ,) ,, j• < ' 

' Coordination, of Research and Testi~g: 
- I • . • • ' ' 

. There is · a Jack .of central, coordinated research in 'the Department 
at the present time. A comprehensive. research program has. not been 

1020 So·urce: Auditing and Accounting Bureau .. 
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· developed, . and this de pite the· fact _that certain Department · officials 
._ have recognized· the ne d . for · such a progia'.!11 for some time.1021 

Special expedment a~d ~tudie~ ~;e ~arried on. in_ a 'fe~ ~laces ,in .. 
th:e Department .. · ~or xample, the Engme~r of Spemal Assignments · 
in the Constructfon Di 'sion is ·in charge of _research, w:ork on various 
structural -problems rel ted to .the efficiency and _d11rabpity of high:way· 
pavement~. · __ Jie -operat . s. apart j:roni. the. rest. of the ·_staff.- .. His 4ead~ , · · . 
quarters are located in a corner of o:ne ·o'f the buildings at Fern.wood . 

· where he has neith~r the _proper space nor· facilities, for his<wprk. 
Similarly, the Traffic E 'gineer in tliat Pivision carries on independ.eJ;It 
studies in traffic and t aflic behavior. . The Designing Engineer' under 

. ,the donstructfon 'Engin er .is given special problem.s froiµ ti~e to tmJ.e. · 
After co~pleting the. 1 41 _revision of the Department's specifications, 
he . has • been_ assigned t . ·testing· tl!,e strength ·of' bridges on . the ,State 

· Righway_ System. , Th_e ~l_e.c~rical Dtvis:l.on has been ~ond11cting· experi-
ments with various typ s of l,ighting arid lighting ·fixtures., Its studies 
of accidents. and traffic ow have also been mentioned. •· All these inves~ 

. tigations._~re .f:t:agment of -~hat' 'ought to be. an integrated,. broad . 
research program. . . , . 

Th~ Ilepartment h satisfied to let each Di;vision· carry on 
such studies as t,he <:i ial, in ch'arge deemed necessary: ln ~ombina~ , 
tion1 tne Divisions J1a e bareiy scratched t:he surface -of the host of. · " · 

. 'research 'problems .that should -have · received: attention .. - Among- these 
.. ts· the study of• _subsoil -and· ~oil stabilization. This ·matter· ha~ :but 
_ recently receiyed atrenton, and·thJn in a limited way only: ·Elsewhere, 
highway. deRa,rtments .. re . devoting an enormous amount 'of time. _and 

,study to this ·su9ject. The 'Public :E,oads· Administration considers, it: 
one of • the -outstandhig research problems. of . our~ time: . . . 
' . ••• I • • .'- •• ,. •• , • ' • , . ,} ' , • I_ ' 

. io21 The' Sµperintendent o . Maintenanc~ made the fo!iowi~g · stateo'ient in the 1941 :rep~rt 
9£ his Div:ision: "Practically I the' Divisions of the· Department are so engrossed with their 
regular dutfo~l~hat ;they· ~av~ i · adequate time to niake a !horough and' c;ompre~ensive s_tudy of 
-!patters -requmng mvestlgatlon I coul_d .personally 01,1tl.1rte a f!Umber 0£ proJects which are, 
in my opin10n,. of sufficient im rtance, both from, the ,construction and an ·economic si:and-'. 
point, to;warrant_an exi>enditu e of'a considerable sum i;,n exhau_stive research.". New le:rsey 
State. Highway Department An .ual Report, •194t ·report of the Maintenance Division, p. \6. · . 

• , • • • , , ._· . •• • . • . r l , , • • , 

The 1941 report .of the Co struction Engineer iqdicates that stui:lic,s and e:Ji'periments were . 
.. carried on during the year in c;:onnection with the following, subjects: stresses 'in the· early.· 
. life of COl'\Ctete pavements, SU .:,soils, steel· reinforcement efficiency,- reflecting curbs and' lane 
· separators, joint stt,Jcture; hig ay sign visability, pavement cracks, and the State-wide Plan-: 
ning Survey. Ibid, · · · · · ; I 

r 

,· J 



595 

.. New J frsey ha~ built practically all ~f it~ :highway' system, with' 
little regard to the important part which subgrade 'soil plays in the -
durability of roads. · The 'need of developi11g tests that can be applied 
to . differerit soils, for the· purpose of . identifying their cha.racteristics 

·. and probable behavio~ under v~rious conditions, ha~ been overlooked. 
' ) 

. Under the present circumstances there is a certain amount'of over-
lapping 'in the research work of the Department,· particul~rly in traffic 
counting; At · the sanie time there are great gaps in what would be 
consi(:ilered, a' desirable, rounded prog1'am. All research work should, 
therefore, be cioordinated a~d centralized in ~he prop'osed Researc];i and 

· Testing Bureau. This Bureau will tak;e over the functions now per,-
forined by the Laboratory ·Division. It will also be in charge of the 

' I" . .' .• ' ' . ' 

traffic analysis and. accident investigation program carried on by the 
·· .Electrical Division. · Tb,e work of the Engineer of ~pecial Assignments, 

Traffic Eng,fneer, and any other person doing research anywhere iri the 
1 Department, would be trll,nsferred to the new Bureau. . Except for the 

research work done by' the proposed Highwi:ty Planning Bureau, and 
the :financial studies of the F'inance Bureau, all testing and research,-
work. affecting New Jersey highways would be the responsibility of' ~he \ · 
Research and Testing Bureau. ·' 

The main object of highway research today is to raisethe standard 
of . ~he . service prov~deril by the highway syste,m .. by improving its· 
physical facilities and increasing the efficiency ,of its operating methods: 

· This objectiver in its different phases may require either fundamental 
· or developmental research. , In either case, the research is carried on 

for one of the follo:wi])_g reasons': 

1. J To rE:ldUC(;l c9sts in methods of design, construction, main-
tenance, . or materials. . . 

.2. To improve the quality· of the finished product by im-
proveinrnt in methods or materials. 

\ 
3. To. develop new types of highway and highway appur~ 

tenances. · 

4; '{'o develop the use or. application of new. materials or 
products.1022 , 

· 1022 Eighteenth Biennial Report of the State Highway Commission~r Df Michigan .. (Lan-
sing, 1940) , pp: 99 and 100. •. ·· · · . . · 



( 

596 

· , There is a broad, Id of -1nvestigation'. open to 'the Research and . 
Testing Bureau in stud ing the physical problems~ involving the ~harac-

' teristics , of' road · materi ls and their ,behavior in. the road, separately • 
. and in combirl.ation,. as:', ell ·as the problews·,asso~iated with the for(}es 
.of traffic.and climate t at. affect'the .road· structure an_d the. design of· 

. . \ . 
' the structure to resist eir. destructiv~ action .. An. equally important 
area for r~search iS . t e study of the· highway as a transportation 
facility, ai:i,d 1the proble s o_f finance and econoll'.\ics that bear 1.(pon the, 

, ; cost of th.e. roads to the public and the return tq users and the :genera,l 
· public in the form . of reduced vehicle~opeJ,'.ating cost.1°'23 . The latter -. 
-phase ,of the •resea:rch:,P: ogram touches upon the work/of th~ Highway 
Planning Bureau whic . ·. this study recommends be. established under 

'i· 

· the chief ~dministrati~ : . officer~ . • . _ . '' . . 
' · Th~ .. head oi tll~ p ~pm~;d Besearch and Testing B11reau will,· o~ 

,course; cooperate with hose . in ch~rge _ of the other -- Bureaus in order . 
to insure that . the, stud es 'and investigation,s conducted by it \vm 1be 
of ·maximum: use •. to all ivisions . of. t~e Department. . rriie ·. Bureau. "will . 
also coordinate its work with that• of the researc.h and. testing o:rganjza- ... 

' . , ' ' · t 1 '-v,' ( ', . I ' 

tions of. other :States, a -o. the Feder~l Governmen,t whenev~r the prob-
. lems under fov~stigatio · are of common· interest. . . . . - . 

~t is reco~ized th t. this expanded resea'I'ch 'program will iµvolve 
. increased· costs'. Howe er, there, can, be n4 questio11- that in' the end· · · 

the work of the Resear'h and Testing Buteau wiii bear rich dividends · 
. , by providing 'New J ers y with a more effi.cie~t · highway · system .. 

~923 The '.pwbtld Roads A.a inistration and Its W~ork; published by "the Pubfo:' Roads Ad-
ministration,·Federal Works A ency, mitneo. ·{September 1939, revision),. p. 41. · 

1; . . . ·~ ' '. ' ' . :. ' . . -~,' / -~ . . . ) .. 
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l ' CHAPTER VI 
\.. 

SUMMARY-OF ·coNCLus10Ns AND RECOMMENDATIONS 

. The aim of this·study has be~~ to present a- compreb.ensive pictu,re. 
·of the· adm.foistration· and organization of one 9f the nation's most im-. 
·portant highway_ d~partm~nts. Many co~cl~sioris· h~ve_beeii reached and 
.r.ecominen.datjpns projected.· This . ·:final chapter· presents .in su~mai'y 
fashipn .the more import.ant of these conclusions and reconimendatipl:ls: 

.. Forthe.most part.the ianguage:Or the text has. been reproduced. 
' ' . . ' - ' . ', 

' , General Principles . ·- ·. 

There are four gen~ral principle~ which must be ~onsidered in any . 
disc~ssiop, of the' organization and administration of the. State Highway . 

, Pepa;tnient :- · · · ·· · · · ·- - · 

1.) Since' the highway:.service 1(3 a pa,~t :<>f the exec~itve, branch 'of,·, 
the· government, it. should be subject to· tlie effective control, 
management and supervision of the. Governor. 

2 .. 'The Legislature ~shouW · ~oncern itself' o~ly. :witll t])e establJsJl,-
. nient of basic laws which will permit of the- exerdse of prop~r 
, .administrativ.e.disc:t-etion on th.e part of those to ·whom respon-
_s1bility .for operating the ~tate Highway System 'has. bee:i:i'dele-
gated. · · 

.3. · The. ·State Highway Department ~hould be considered as a regu~ 
lar agency and integral part of the State gcwernment,. and shou.ld 
be subject to the same set of -pverhead controls of .budgeting, · 

-finances, purchasing' and pe_rsonnel ,as are provided for the other < · 
· agencies of the goyernment. · · · 

. 4. There shouid be· d:~veloped @, 16ng~term. highw~y prograIIL ~asei.l 
on a carerul· planning of neeqs ~d on ft1;nds .available, and . 
which would oe adhered to . with only' such modifications asc are . 
necessar.y -to meet ch~n~Iig conditions.'· -· . ' · . 

. . • ' 1 

. ' . . . . . . . " . \· . ·\ . ' ·. . . . ,'··.', .. : . ,• . ··, ~. ' . . : ; 

.. · These prir1ciples ,are not being followed _at th~ moment. They should-
, . be ag.opted. as .a $lfide to hig~w1:1,y ,adrni11istratio11 in- the f1,1ture; . . . 

·. ( . 

r. 

'\ 
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_ _ ri'ticisms of t~e Departmc,Jit · · 1 • 

. , The e#sting syst, m of ~g;tiwi:ty administration in New Jersey is to 
be criticized in. several ini.porfant respects. A f ~w. general· criticisms may ... 

. I , .. , ' . f ' - . 

'be rit~n:tioned briefly a tb,is point; the concll:isions. and recouimen'dations 
that folloF ~efl.ect a re complete. cons~derJtion- of the • _ 

The Sta,te Righw y ,])epa'.rt~~Iit enj~y~ an a~ost, completely inde· 
pendent 'status wbJch eaves it free, from rea,l executive control; contra~ 
to. sound !l(lministrati . e principles· and in contrast _to tlie status of our : 
other . State age~cies . nd. of highway . departments elsewhere. ' 'r,he De- . 

. partment's :fiscal year nd method of budgeting do not accord with those. 
· of other State /lgencie' . This, ·and the existenoo o_f the sep~r.ate Highway 
, Fund, tends to set the ']~epartment apart from the rest olf the Stat,e goy~ I ·' 

ern~ent, confuses the gen~ral financial position. of the . State, ,and COil~r 
plicates the, systeni. of State _accounting·., Moreover, the fisci:tl oper~tions ·· 

.. ofthe, Deparlinent ar not suqject fo the' same 'direct control a~ _is exer-
cised_ by the Commissi ne:r of Finance o:ve:r all other State age;ncies. 

• · 1 . . \ ' . '-- ·. '. • ' ~·- ' • I- ,· • • • , , : • • • •, \ • 

, . The Department as failed to. develop a long,range plan of ;highway 
construction and has ,e hi bi tea. a: lack of vision in ,failing to weld' tog~ther · 

. policies into a. progf m, capable ,of daring execution. , As a, matter of 
r fact, there is geif eral' acl~ of a' ·cqncept of admin~strative_ manageme~t, \ 

with-a tendency ~ow d <'l~partmentalization of functions and bureau-
. :°' • • • . •' I ,"' • ' 

1. cr~tic rigidi~y; · 1-
. , ' · ,The· Departme~t as ~o · real ~ystem of iiio4ern' .pet-~onnel manage- .. ·. 

tnelit., A pressing nee exists for· a comp}ete :recl~ssification; of .the entire . , , 
personnel' of . th~ De artment. 'The constant increase in -Depaftment , 
personnel, especially,i : the, labor 'g'roup;- is out of, proportionto' th~ De- , · 
. .. .. , . I . . , . .. . • . . , 

partm~nt'1:1 program a it has devefoped, _during recent· years. : The legal 
staff which, with the e 'ception of the Q-eneri:tl Solicitor/is on. a pa:rt-time 
basis, is over.riuthned. , There seems to be little justification for',the Uil.ique 
'tenure. prot~ction affo (!eel t},Ie General Solicitor by statute.:· ·•The Departs 
ment is .no.t _making t e most effective or proper, use of 'the· services. of , 
ce:ct;ain of its personn. 1, an outstaP:diiig and, glaring. ex'ampl~ being that.-.. 
of .the Special Engine r in the Real Estate Division. . ' .. 

·.. . ' ' ·. :·· . '( . ·. ( ' ' ./ ,, . . ... ' . 

Ther~ is a 'c;lear 1 · ck of proper reporting of the ·work, of tlie Depart~ 
ment. . There is likewi e a ne,ed for fostering a real 'public undef_st$ding . 
of its 'problems and ctivities through a, sound and sustained program -

' .of_ public relations. · · · '· · · · ' ., · 
\:I' . 

\ \ \ . 

. . ) 
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The appr~isal methods now used in rightiof-way acquisition· -Work, 
and particularly those followed in outside appraisals, are unsatisfactory 
and in need qf ·a thorough revision. The present statutory provisions 
relating to condemnation are entirely unsatisfactory. · 

' There is a lack· of central coordinated research. A comprehensive · 
research program has not been developed. 

The existing system of State ,Aid to counties and municipalities does· 
· not bear any precise relation to' the needs of these local units ,of govern-

ment, nor does it result in the most effective use of the funds. ' 

A . very, real question exists as to the necessity and, advisability of 
the Department's occupying valuable office space' in the ~tate H~use 
Annex. The pblicy of the Department' in liniiting~ equipment .purchases 
to $;WO,OOO ~nnually does. not give proper recognition t? present nee~s .. 

' On ,the other hand, too generous a policy has. been ,pursued in assigning 
automobiles anq chauffeurs. to J)epartment officials and ~niployees. 

. . . . . •. ( 

Finally, the existing law relating to ~entraL State purch~sing, and 
the interpretations. thereof, do not make for a truly centralfaed system 
of purchasing in so far asthe Highway Department is concerned.• The 
law should be strengthep.ed to. accomplish th.is end. 

Objectives of, a State ~ighway Departmen,t 
. . 

· A ,highw3:y department exists for the· a'cco111plishment of certain 
ends. '.l;he flinctibns which are entrusted, to the· 9are and g~idance of 

- . an official organization serve as a point of depai'ture in considering the 
· administra:tiye efficiency. of that ~gency. · · 

The conclusions .·and recommendation.s of ~his study center on the 
more, expeditious and efficient ·attainment .in New Jersey of the objec-
tives set forth below: . 

1. To construct, reconstruct, maintain,' repair, light and equip the 
· , existing highway system and future · additiqns · th,~reto. , 

2. T·o condu~t continuing pla:rining surveys covering all · phases 
of ·the State highway system from an administrative, engineer- · 
ing and finan,cial standpoint. 



\ 
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To. carry o:µ C nstant re~arch into aJld the testing of materials 
· · used in· const uctiori. ·.and ~aintenance •for. the purpose of 'pro-
. viµing durabl , safe, efficient, and attractive roads and other · 

structures at he lowest possible cqst.- ' · • . . 
,; , 

I · ••• 

4 .. To provide t e safest system of roads and .bridges c6n~istent'. · 
with- th_e· spee and volume of modern'q-ansportation. · 

' ' ( ,: 1 ., ' ' '\ , I ·'., 

• 1 . 5. . To landscape :hd otherwise 'b~autify the highway system. · 

6. ;To kee~ :the • · gh"7a;s op~~ and fre~ ~t · all times/ especially 
from -ice an:d sno:w,1 from encroachments, arid''.,from any o~her 
·conditions· wh ch, may ~ndanger Hfe or property; . . . 

7. To ·cooperate .with, the ;Federal gover~ent in public works 
programs inv lving highways and highway structures,, . · 

. . ' ' " ' · . 
. . ' . . j . . ' ' . . , ·. ·. .! '\. 

R · To administer· any grari:tssin-aid for highway purposes, whether 
received,from the Federal government. or gran;ted by the Stl;ite :to tb.e co~tie a:p.d municipalities. · · · · 

9. T6 maintain :centra\. control and management of all plant · 
and equipmen · C?Wned or l~ed l>y the Department. · ' 

10: · To keep tb.e .. ublic inf~rined of highway p~ograins and' ac- ·· 
·' tivities throu · .appropriate and clearly understanda,,ble media. 

·. ,1 • . 

.. It is obvious that the New Jersey State Highway Dep~rtment is. 
not meeting thes~ obj ctives in every iµstanc~, nor has it. exhau_s;ted 
the possibilities . of -eff tuating sbme of them in' otl;Ler cases. ' In fact, 
the 'co:nclusion is inesc ,pable that only a ba;re beginning has been made 

· · ,1n · such matters. as hig wa,y planning. and a sound: pub.lie· relations and 
.. ( .· ,. . . . . ' , 

· reporti~g syste~; • · · 
~- . . 

' .· . The. conclusions a d recoi:nmendations that foll~w are designed to· 0 

present reniedies for s me"·of the ·:rp_ore outsfundb:ig defects in ,the· exist-. 
ing organization ai+d a ministration of the Highway Departinen~. , Not',. 
every'. conclusion or re onrmeµdation. that could have,..;been p:iade as tlie 
resu,lt of a· survey 'sue as this is included. For that matter, it would 
be neither possfble' n9·r practical to ,niake tb:e -report sb all-indu~ive .•. 

. . . ' _' . ' ., ' . ,I ·. _··.. ,· ' . # 

· ~o ciaim to 'perfe tion is ma.de for :tl!,e reconrmendatioiis; they are 
considered to be. the est possible .under the .. present 'circumstances . 

. iRe~soiiahle meii n'IJJ.Y d 'ffer, and 'quite ·properly, about· some ?f the.' foss 
. fundamental. su:ggestio s that have been, included. There seems to · be 

\ \ 
J 

\ ' 

/ 
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, . ' 
little- ro·om _for a differe1;H~e of opinion; J1.0wever, ,on. the basic r()com~ 
mendatio~s made, .for they go. to the very heart· of •the ~riW~isms :that 

/ . a!e almost 1ID.'i,versally directed to:\:Vard the Iiep,a'ft:nient,~ · · 

, · Po~e'rs of Jhe Stat~ Highway C()mmissioner _ 

: .The· 1935 _Act creating th~ office of State ~ghway . Commission_er 
continued the Highwa,y pepart:me'nt · "as a ·. branch of·· the executive , 
department.,of the -State government"•1 and placed the Commissione;r at 
its head. _ The. act expressly· gave him all the powers and duties of 
the. State Highway ]!)epar~ment :arid the', State Highway c?~ission· 
existing by_ virtue of a_ny la/~ or la:w'.s. , · · 

The Qommissioner enj~ys, the broadest Po~ers.' . He has.· aut~ority 
to r~orgariize the De_partnient an,d to establish• itherein stich Divisions-
as he may' deem necessary'. and expedient, · He has authority to formu-

, late' ·and .. adQpt rules arid regulations, -· and prescrfl;>e duties for_ the I ' 

efficient conduct of the ~work of the· Department, its .officers and e~< 
, ployees. _ He app~ints · and fixes the , -sala:fies of · the State Highway J 

Engirie~r:- and the -Assistant State Highway Engineer·: and may remove 
either or both for dause after· hearing._· In addition, he· appo:ints the · 

. Ge~eral _ Solicitor of the Tiep'~ftinent, with_ the a:pproval of· the Attorney-
.. General.·· · 

Re n:rny, appoi;nt su~h head~ of Divisions, and . clerical, tech~ical 
.and otlier assistants, as he may deem necessary, fix their compensation 
and-prescribe their duties,- ~ubject t9 the Civil E\ervice_ la~s and° avail~ 
able authorized appropriations .. Further, h¢ may terminate the employ-

. m~mt of any employee ·holding a position or employment in t)le. unclassi-
• :fied service ·ancl; if he deems it advisable, abolish any such position or . 
.. employment. . . . . 

_. 'rhe 1927 act s~ttirig up. a State Jiighw:ay System gives the Qom-· 
_: missioner the follqwiµg wide powers:, - \ ·- ' . 

. . . . . ' . - . . , . 

a. To" determine and adopt rules, regulations .and speci:6.ea,tions, · 
and enter into contracts .,cover:j.ri.g · all :rp'atters and_ things inci-
dent to t;ti:e acquis'ition, improvement, betterment, "construction, -· 

· reconstruction; maintenance and repair of State b,ighways.-_ . . 
. • • • . / • . . • ) ' I . ,· ·( 

b. To ex~clite and perfo;r:m --~~ 'an:. indepenq.ent contractor or;_ 
, through contracts made in the. name of the State, all w9Fk 
incident to the maintenance and repair of State highways., . 

I 'f 
• I 

' .. 

I .") 

.I 

/· 

/ 



c. ' To establish 
patrol repair 

, and repair of 

nd ;n;iaintain, as an independ,ent contractor,. a 
ystem. for , the proper and efficfent mafotenance 
tate,highways. 

, ( ., ' i L 

d .. To. employ an discharge, subject 'to the provisions of the Civil 
Service law, al foremen and. laborers, prescribe their qualifica-
tions, and fur ish' all equipment, tools and material necessary 
for such a pat ,ol repair system. ' · . ' . 

e. To. widen, stra ghten ?,nd l'eg'rade State highways. 
. , , '. , I 

r f. · To vacate any State highway or part thereof; ,and 

· ·· g. To do ,whateve may be necessary or desirable to' effectuate the. 
purposes of T1 tle · 27 of the· Revised Statutes of 1987, "High~ 
:"ays".· 

. ' 

Qver' thirty broad powers are included in this fatter category ex-
tending to such impo' tant matter~ as highway routes, acquisition of 
lands,' claims, permits, location of high'\vays, State Aid, etc.1 ' 

· · The p6wer~ a~d uties of the Commissioner serve t~ indicate ho.w ' 
far-reaching are the 1 amifications of the State 'Highway D~partment . 

. Its prQgram 'and activ ties .extend into every secti,on of the State. The 
h1fluence of the deve opment of the, State Highway System ,on the 

· social, political and ec nomic life of J'New ,Tersey is quite obvious. The 
-. . ,' ' ,, . \ -· ' 

pervading influence o , the almost $10,000,000 State Aid program to 
· counties and municip lities reve'als "the. Department's prestige and the 
Commissioner's power. 

1 No estimate can, ossib1y be proje~ted that wm i~dicate the large 
' number of persons an organizatioiis ultimately affe~ted by the opera-
tions of ~he Departm nt. · Aside from those actually employed by the 
Department, and the Feder~l, State, county and local officials with 

' . ' \ . . ' whom they constantly deal, there are the contractors and their forces; 
the' motbtists; those 1Vho produce the materials and supplies needed 
for highway work; · he petroleu:m and automotive industries; and 

· citizens interested in · ighway development, in parkways and roadside 
beautifi~ation., · · , ·. · 

' 1 See pp. 35 to 41. 

\ 
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. Organization of .the· State Highway' Deparfment . ,. .. . ; ' ,, 

· ])e~piteJhe ~lmost unlimited. power;, ,granted ·to the Commissioner 
. to reorganize the inte'r~al affairs of the . State Highway Department, rlte 
· has been content to limit himself to' relatively minor chap.ges in ·ti1}e'' 
administrat~ve organization. he' found,. qn co:lning into office. in· 1~35>, 
The creati<;)n., of a separate Electrical Division to take, over some of 
the functions· previously· performed by the Maintenance Division is the , · 
most important item of reorganizati(;m effected. Most of the. framework 
of administrative strU:cture fashioned 'in. tM 1920's still re,mains. . . ( 

· · . 9ne: of the 'most .:t~portant. conclusions ~rising, from, this sy:rvey i,s 
.that a complete reorganizatfon of the Department should be· carriep. out 
in. the interest 'of grea~r administrative and functional efficiency. Both 

. the external internal structure. of, tµe Departll\-~nt should. he, re~ised 
-to take into account its major purposes ·and the very definite distinc-
tion that ~xists· between the, engirieering· and bus,iness management fu:ric- . 
tiqn,s exercised by the highway staff. · · 1 

• • I ·, • • • 

Responsible· New Jersey officials have 'be~n. more ~onc~rned ~ith· 
. / highway · construction an!']. maintenanc~ , with fashioning a modern.· · ' 

administrative structure. There is no evidence of! a comp~ehe:nsive study 
I ever .having b'een made by the Departmen.t Qf its own organization, :rior . 
. . has the.re been any apparent readiness. on its. part fo accept the m?r~ 

· ,. 'c'onstruc~ive and .p:r'ogr~ssive· o( the· recommen4atfo~1;1 :piade by others 
· <,in:.the past. 2 . . · , · . • • . , . ' · . , , ·. . . · .. . , · · • · 

. ! . The ,problem bf State highway administration is admittedly one of 
. the-,most difficult. in' the entjre · field of publjc. litd.AJ.inistr~tibn: Adminis-

' I 

. trative efficie11-cy i.s not to be . guarahteed by , t:µe selection of 1one par-. · . ' ;" . .. , . . . : . 
, ·' ticular kin9- of organization. · It still remains .. true , that efficiency ,de~ , 

pends µpo:r(the men at thetop wko have ~he power ,and responsibility.' 
Other thlngs being equal, however, one type .of organizaticm may create 
a condition more f~vorabie to the effiqient· functioning '·of a departrilent . 
than another. , 

/ C 

. . .. The prime. and ideai oqjective· is, of course, a :S:ighway DE;lpartment ·. 
whos_e. affair~·-will 'be' administered. in .the public, int~r~st, and whose. 

. . ) 
· 2 See pp. 142 to 145; arid P; 152 . 

. . I 

. ' 
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organizational offer the greatest probabili~y -of' the con-
-tinuan:ce of that type f ad,:i;ninistration, and resistance to efforts from 
any direction to subje t it to personal or partisan contro~. 3 

I , 

A. .External Structur .4 _. 

The most desirabl plarr for reorgamzmg the State Highway De-
partme,nt would be to make it a major division in · a larger Depart-

-ment of Public Work h'eaded by a ,Commissioner appointed by the 
Governor and holding office at his:. pleasure. The Director of· High-
;ways in charge of the division 'would be selected by open, competitive 
examination. , This ,offi ial should; if possible, be an engineer of proven 
administrative. experie ce, _and ability, although a good administrator 
who knows _how to coo era,te with a technical staff often. makes a sat-
isfactory executive. T e Director of Highways :would have essentially 
the powers of the pres nt Highway Commissioner arid would be subject 
to the supervision ah control of, th~ :Public ,vorks Commissioner. 

-He would have. the a, vice and cooperation 'of a small non-partisan, 
hon-geographic Highw · y · Advisory Board composed of outstanding 
citizens of varied int resis, who would ;be reimbursed for necessary _ 
expenses but 9therwi e receive no compensation. They 'YouJd be' 
appointed by the Gove nor with the advice and consent of the Senate 
on a staggered term b sis. , 

, , 

It may be that su h a Department of Public )V orks will have fo 
await the complete r casting of the State administrative structure 
into a dozen or more: epartments, e11ch made up of existing agencies 
having · a_ similar func · onal, relationship, in the manner so often pro-
posed, in receµt years. Rather than wait for the entire reorganization 
to be accomplished, at one time, consideration might be given to the 
possibility of setting p the proposed Department of Public Woi:;ks, 
with the Division of ighways as its major bureau, at the present 
time. Should this p I oposal be rejected as impracticable, . th~n the 

r a_ See p. 145. 

, 4 See pp, 137. and 138 for the importance of a proper highway or,ganization; ,p,p. 138 to 
142 for a discussion of highw y organization in the United States; and pp .. 146 to 150 on the 
question of a type of, organi ation truly subject to the effective control, management and 
supervision of the Governor. · 
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following recommendation for reorgam,zing the Highivay ,rDepartment 
· is made, pending, the time when . the entire State .admi:t;1.istrative . ma-
. chinery will be revamped. 

The power of adniinistering the affairs of the Highway Depart-
ment should be committed· to a Director,· appointed by tlie Govei;-nor 
and holding office at his pleasure. r Preferably, this' .official would be · . . an engineer who has ,h~d broad administrative experience and exhibited 
proven ability in that di.rection. He. would have· essentially the pow-
ers enjoyed by the present Highway Commissioner. He would'. consult 

. and advise_ with a small, non-salaried Hig.hway Advisory . Board that 
would assist _him in establishing·the highway policies and programs. to 

1 be followed, and· in deciding _q i'.iestions of gen~ral · public concern. · The 
members would be leading citizens of varied interests, appointed by 
the Governor with the advice and consent of the Senate for over-
lapping ·terms. They 1 wouid ,be selected wtthout any partisan, geo-

1 graphie:al or personal consi~erations, •and. rece,ive reimbursement for 
necessary expenses/ 

B., Internal ·Organization. 5 

.. The Highway Department should be organized in ar manner ·,which 
recognizes the essentially t,v:o-fold character of the ~highway function, 
namely, its, engineering and its business-management- phases. · There 

· _should be a principal, engineering officer and 'a principal administration. 
officer, appointed in accordance with Civil Service rules a;nd regula-
tions1 with : jurisdiction over. the respective bur·eaus .of the two basic 

· . . 5 See pP. 25 to 28 for ;he history of the Real, Estate Division under the Highway Com-
missions from 1917 to 1933, as an example of what an indecisive departmental administrative 

. policy can .do; p. 153 for. certain fundamental principles that should ,control in the internal reor-
ganization· of a governmental agency; pp. 151 to 156 for the. two.fold character of the highway 
function and -the failure of I the Highway Department to adhere· to this divisi_on of respon-

- sribility; 'PP- 158 to 160 for some general observations <:m the proposed internal reorITT,nization. 
of the -.Department,; pp. 1,60' to 161, and p. 483, for a further consideration of the need .of 

· integrating the field forces and oflkes; p. 230 £or a critic~sm of the present. distribution;. ,of 
, administrative duties; Pc 231 for a -criticism of the 'arrangement whereby the Chief Clerk, 

instead of the Chief -Auditor, is the approval officer bf the Department, and p. 247 for the 
need of a responsible Personnel, Officer. · · 

See, further, p'p. 282 to 284 for a detailed discussion of the propose'd Public Relations 
Bureau; p. 285 for the cjose relation between the work of the Legal and Re.al Estate Divi-
sions; p, 37l for. the functions of the proposed Highway Planning Bureau; pp .. 442 and/ 443 

1 fora summary of the reorganization of the Constniction Pivision; and pp, 595 to 596 .for 
the.real need of a coordination rahd ceht~alization of research .work in the proposed Research 

· and ,Testing Bureau. · · .· 

r 
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subdivi~ions and subj . to , the getieral control of the Director of 
Hig~ways; . These· bu.re us. should b,e reduceq. to the smalIE:)st . possible , 

. nllIIlber so that·the "sp' · of control" o.f eac4 officer ca,n be kept to an 
· efficient minimum; · 

'· · ·, In 'general, the pri cipal administration offi.~er ·w'ould be In charge _r · 

of the following functi ns_: 'auditing and accounting, :fisc~l, pudget, · 
prequalifi,cation ··of ~:U ractors, pers?nnel, · procurement, plal\t and 
eqllipment, leg,al, recor .s·, and files, hfghway planning,, tjght-of-way 

· acqui~ition, ,rep_orting, tatistical, office service~ · and all otherj over: 
head control and staff functions. ·The principal engineering officer 
would: be responsible f o the .· tunctions conce:tning plans; surveys, . de-
signs;· constr~ction, jnteuance, landscaping ,and beautification, 

.- bridges, electrical, traffi safety, . research and test~ng, standards. and· · 
specificatio:iis, State -,im Federal aid, and all other ' activities of . an 
essentially engineering· ature .. 

r· . 
•. These 'functions sh uld .. be'distribute.d run,ong· the fewest number' 

1 · • 1 of · bureaus · possiblei , u: der appropriately designated· and qd:allfi.ed · 
bureau heads·· appointe in accordance.·,'Pth 'Civil Service rules atld 

. regulatio1;1s. . 

In'. ,accordan~e wit the . above, · it is, suggested that · the present . ,.' 
divisions of the' State Il ghw&y Department -be reorganized ~s follows : .. 

, A. · Under the· prin ipai adininistration o:(ficer: • 
. ·1; 

1. Land and Lega ·Bureau, which would take over the present 
duties of the.Real ·Esta e' Division (negotiations), and·the Legal Divi~: .· 
,sion '( condelllnatiori wo . , claims, compensation proceedings,. and title 

··searching ·and examina ·on), the, work of . the 8pecial Engineer now 
. reporting directly to the Highw~y ;Engin.e~r, and ~he disposal ?f exce'ss 
, real estate. · · · ', 

2. Finance which would take. ove~ the .present worlr · of 
. · the\iuditing and. Accou ting Bur,ea'Q. ( general accounts anp. !3-Ud.ft, cost 

accounting, prequalificat 9n ·of bidders, and 'insurance) ; the preparation 
'9~ the .bud,g_et, financial . reports, all payrolls. and :statistica~ · inform,i:t~ 
tion (fih@cial) ; and th handling of all matters · of a fiscal nature. I . • ,, 

, 3. Offic~ Ma~agem nt Bure~u, which . would. be, in char£e of pur-
. chases and stor~s, the r _cords 3;11id ~~ntral·files, all printing and repr<>•i \ 

I. 

.' ) 
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, duction :work, the, o.efails conJil.ect~d .with the letting' of contra~ts:, the '· · 
· Department storeroom', administration of ~Il personnel matters; ·han-

·. _.;dlirig of departnJ.eutal mail, and the -supervision of, office boys. ' '. 
'• • " • : '. • • •. I • • • • •' ii , ' • • • . • ". ,.' • 

4. Public Reiations .Bureau, .which wotilld' have th~ ~uty of ,keep- 1 

' ;ing the p~blfo. jriformed of all Departine:µt. ~tiviti~s, · 'problems' 'and' 
programs. tb.rough the mediuni :of the press,, radio; ri:H)tion pictures, 

, displays, lectures, publications; etc;';, . report road conditi~ns; · prepare . . 
.-~d ~istribute rc>,'ad· maps; carry on highway ~afety educational work; 

, prepare the annual ·report in · attraQtive and clearly · understa,ndable : 
formi:i,t, as w'~ll ,as '.such qther, repor{s as may be -required, and edit all , 
departmental publications. . ' ' . ' • ' ' , .. , . . / ·. ; ·, . . , / V 

. ' 5.. Highway Planning Burea:u,, whi~h, would carry .'on the "-70rk' .• 
.. · .of _the State..,Wide Highway Planning, Smvey in expanded form ·as a 
' ~ontinuing program of. the Department; ·- . t - •. 

. · 6.. 'Plant and Equipme~t ~u.rea'u, ·wh~ch.:w'ou:Jd take over,•pie.; · 
· duties, of the present Equipment and Tr~nsporlation D~vision -and he 
responsible for tl;ie central control and manag~ment of all depautmental 

•- ... pla,,nt and equ!pmen~. · · · · '· ·. · 
' ' I ' ' ' 

· B. Under the principal engineering· officer : . - I , . .- _, . . . \ 
'· 1.:, Oonstr_uction Bureau, wlti~li. _woilld include the pr,-esent Sur:,; 

-. v~y and Plan~, Bureau (with the exceptio1,1s noted in. paragraph 4 
below).; the two _road Con!3tructi~n Districts'and the Bridge Bureau_ .. -

1· ·of· the present :Construction Diyisio~; and th~ non.°Feder~-Aid w6r~ · 
done by the Engineer of Grade Crossing, as, ·wel\ as, the duties of the · 

' I 1 ' j 

Designing' Engineer in that Division. · 1 • 
1 

' ' ' .• i . . ... ' . . . . (,'' .. .. .. ) '. ', 

· 2. Mainten3rnce Bureau~ which would· include the work. of· the 
presen.t l\faintenance.Divisiol'.i {1-ncludi~g1andsca.pe and roadside beau~ 
ti:fi~atfo:n work) , and b~ · e~pandEid to, embrace all the work ' riow' do~e 

· . bf the ··EI1ectrical Division. except. ror the 'traffic ;ana}yses and accident · . 
1 ,\.: i:i;i,vestigations carried on by the Supervisors of Traffic Safety of th'at 

I , • 
;Division. " , · · ' ·- , , ., 1 . ' 

. ' \ i / . ' 

i · : 3., Fed~ral and S'tate _Aid, Projec~~ Bureau; wMch would include 
the 'worlr of':the, pres~nt ·state ,Aid Projects J;)ivision; 'tlie dutiEls ptr· · 
formed by the Fedel'.ai,Aid Bureau,·,and the work. of tlie ·orade Cross- · 
ing Engineer, ii:!, c@nnection :_with the FedeFal Aid gi:ade cros~jng elipli~a- . 

' . ... , : ·. 1 ' ' ' 

-/., 
r 

(' 
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-tion program, bqth now in the Construction· Division; the duties ~f the , 
W;P:A.-State Highway ureau connected with this Division_ as well a§ 
the'work of the Techni_ al Engineer now reporting to· the State High-1 

· way E.pgineer. · . · · ' 

,4. Research. and T sting Bure~~, which would take over the work 
now done by the Labor tory Division; the traffic analysis and accident 
investigation work perf rme.d by the -Electrical Division; the duties of 
the Engineer of Speqia Assignwents and _the traffic studies made by 
the Traffic, Engineer in he Survey and Plans Bureau of the O<;mstruc: 

. tion Division; as well s any testing and research work (other than 
research work done by t. e Highway 'Planning Bureau or fiscal ~es~arch 

• ". • • • • 

by the Finance Bureau) affecting New J ers_ey highways. 
. . 

Although no ,extens ve study of divisional field, o:fµce •interrelation-
·shifrs was possible withi __ the time limits of_this survey, it is,'proposed 
that the possibilities of coordinating and integrating field office -opera-
tions be st1:1-d1ed after t e Depaftment has been reorganized internally. 
·There is a strong indic tibn. that such an integration is possible and 
wouid :riesult in .increase efficiency and considerable savin~s; 

I Plant and Equipment 

Highway equiprtien , especially· that used foi snow removal and 
heavy duty purposes, sh uld be purchased· in the light of actual needs 
rather than on the basi of a departmental policy whichJiniits equip-·. 
ment pu~chases to $200, 00 annuaJ}y. Considerable equipment, some of , 
it badly depreciated,· so e of it. obsolescent ahd_ dating b~ck to W drld -.· 
War I days, should be r. plac~d as soon as puacticable .. A good part of 
.the' program of acqU:iri g modern equj.p:rµent has been coh1pleted, but 

_many.units remain to b purchased. These should be acquired as soon 
as is possib~e under the .existing priorities situation:6 

· An immediate stud _ should be made of the _central passenger car 
service operated by th Equipment Division; with a view· to reduc-
ing the n11m_ber of assi ned cars and chauffeurs. : The number- of as-

6See pp. 565 and 566 (also pp. 475 .and 476) f;r a cri;idsm ol the' Department's eq1i1ip-
men,t pqlicy; pp,. 452• and 453 f r details of needed equipment, and pp. 566 and 567 recom- _ 
mending the purchas~ thereof. ' 
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sig,n~d cars and the cost of operating' tliem has i11:~;ea~ed steadily in 
. recent years; A rajuction becomes particularly, important because of 
the need of, conser'ving · equipment, rubber and motor fuel ; during th~' 
present war, effort. This sur~ey might'. well incJu.de a, st~dy- of expense 

. .. , , .. ' . l·· , . I ' ' a<;counts.:allowed employees for travel,. and the unusual number ·of em:~ 
ployee~ throughout the Depart;went whoiare rei:mbur~ed .. fol'. th.e us~ of 
their private, cars in. connection with. highway work.7 . . · ·. ' .·• 

" . : .. ·, . ·. ' . ' ' ' , . . ' . . . ' ;.. . , ) ' 

.. 1 · . There ·should he a review of tlie · schedule· of hired trucks to ascer- · 
r' ·. tain•whether certain owners ai·e 'not ,rece~ving morerth,an their. ,proper, 

share of the Department's business. . An: ex~minatioU; pf the sQhedules . 
f()r 1939 and·· 1940 i:Q.dicated; the pbssibility . that a few owners were.- · 

• • •I , , • • · \ , ,J , I • • • -r favored. 8 . _ ,- .' · . · · · · · · ' · • 
. . . ' \( . ; " 

' -- 'The Qo1iln).ission.er of Fi:tiaO:ce should .ma,ke a\ study t~ deter~ine ,' 
whethe;r it is advisable -to continue the 'Highway :Pepartment. in 'its 

' present State House ,Anne~ quarters or establish it in some new loca,- . 
·tion such as the Fernw~od , Service Station.. There wo~ld . seetii 'to 
be little justifi<:atio~ _for. the Dep~rtmeiit's. oocup~;ncy of ,so much vai'1~ 
able office space in . the Ai:me:x. if other' more.• economical ~d -Jffl.ci_ent •· 

,· arrangements could be :inage:· This.·study should gi\Ole consideration to ' ·. 
-the badly overcrowded condition which exists in the· Department.at the· .. 

· present time. Not only is t~ere.a lack of adequate working space for. 
departmental forces, b_ut an equally serious condition ~xists rega:r;di?,g. 

' r the files and reco~ds. 9· . . . . · , . 

: The :ga:rage, ~t the Fer~w~od ~ervice St~tion now jQintly utilized,' -for storage by 'the 'Alcoholic Beverag,~ Contrql Department and the 
:State finance Departmei1.t should be turned over>for 'the use .of the 

.- ~ighwi:i:y Departmen.t. . Valuable higlpvay equipment is n,ow )of ,neces: ··· 
sity being stored out _iii the open. Thi!:!. garage is needed, and possibly 

.) 

one other may have to be constructed. in the near: future. . . /' 

' ' The' garage fa~ilitie~ at Somerville\ are ta~ed; . A . larger garage 
will be_ieeded shortly' in ,the ))over -area. Adpitional facilities are . 

• ·· 7 See p. 577 £0} · criticism ~£ the number qf as~igned car~· and clt~uffeurs, an,d. p. 478 ·, 
for private· car reimbursemerits. .· • · · . > . : -· , . , · · · · ·· · 

· s See ·p. 454. 
9 Seep/ 31 to Ji:·. 

\ 
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required· at Toms Riv~ ' . a.na. ~he Merchantville garage is,: at best,. a 
temporary arrangemen ' calling for. the . ev'entual . construction of . 11, 
fully equipped, State-o neµ. garage/0 • .' · , • • . · , · • .. ·. · . · 

, A, sur~ey 'should 'be made of,th~ g~r~ge 'and s~rag~ f~cilitfo's::owned 
· I' , · ,or leased by the Dep . ment throughout 'the ~tate,· and, of the areas: , 

· served. The 'needs· of. eh section of the St11te ·sl\olild he carefully 
. evaluated: The: aim of his study-would be to effect possible, eco~oihies , 
and : improved, service. b . ,rel9cating ', or . enlarging existing' fa0ilities. 11 

. , Consideration -shou d° ·be ~iven tb enlargW:g th~ b~i,lding -~~w u~ed 
. by the Laborat<>ry J)ivi ion at Fernwood. The need for such ·expanl;!ion 
has beeri recognized· iO.: t4e Department for some time,, and will un~ 

. doli.btedly 'be' even. mor. nec~ssary if tJ:ie \ recommendattonl concerning 
the. establishment of a · search and Testing Bure~u is' adopted/~ · 

Immediate steps. s ould,'.be taken t~ eliminate ,the, dangerous· con-
~ition,·~xisting in the · .. in repair.,shop itt Fern\Yood.:du:r;ing the winter 
montlis because of the r1;serice cjf Cl},rbon monoxide, fumes. 

' Personnel 
1 , ' 

The Highway, .Depa tment has not given its full ~~operation to the . 1 

Civil Service' authoriti s .in· carrying out the provisions._'o(the _Civil 
~rvice l_aws, rules· an · regulations ... in fact,. the ·,.Department ha,.s 
eyad~d and violated the Ia:w in,letter as w~ll as 'in spirit'. · It ,has 'failed .. 
ro set up an effective and responsible 'personnel adnrinistration. . It · · 

. ·. has: done, almost Iiothin to e~tablish modern perEloMei' practices. -. Pay7 
roll procedure is rioi;\as efficient' as it could be, ' i , ' 

Po{itics h~s pl~yed a l;rge par; i~ th~ einpl~yment,· ret~ntion and > 
_promotion of laborers, · nd hai:Lriot bee;q: entirely absent in the case of 

.. a 'few ~alaried ·e;mploye . , J;>rop_er and, effective use ·h~s not been mag.~ 
of the servi¢0s- of certa;· . empl9yees, wWle .. some have· 1?een. kept Oll1 the 

,· ,payroll'wllen tpe' need f -r them has been: questio:o,able, t(,) 'say the least . 
. -· .i_.·.·, . . ) . ' '-· .·•. . ' '.. . . 

. · N:o · effort has, . been made to effect a 1 ~eclass1:flcation of t:µe entire ·· 
. departmeiit~l · person.ne·, although the need ,for this ' step has' been \ •' . . 1 . 

. t.: ; . ' .. . . 
. ~0 _See pp; S71 to 57S, 

. 11 See p. 57S. · -I 

· · 1 ~ See p, 592. 
I . 
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· !iPparent , for some time. Along , with reclassification would go such 
. . \ ' ' ' -- .'" .. , ' ' 

adjustments of salary as are necessary. ., 

,As a re~ultof all this,, depar:tment' morale ,has undoubtedly s:11:ffered, , 
• parti.cula~ly ai:q;ong the · ,younger . employees, , and those· in the,· lower. 
salaried brackets; , This is, beginning ,to show in the case of the men 
who .are leaving the Department to work in war industries. More may 
be expected ,to leave, since there is little to hold them except S'Q,ch · 
tenure .and seniority rights as they may have ,acquired, • , 

. - . . . I 

. . It should be made clear, however, thatthe personnel of the Depart-
ment, as a whole,. enjoys a :fine reputatton throughout the nation. . The 
skill and ability of the Division heads and their staffs. are outstanding. 

·, . . , I 

A great number of them have made State Highway work. a careei. ' 
The average of their years in Service J~ 'verYi high, that of the Division 

., heads, for example, ,being 27 years'. The interest which they show in 
. their ,vork ahd their devotion to, the' tasks at hand were readily ap, 

parent fn the course of the many conferences preceding ~his report. 
Nonetheless, !most of them are keenly aware of the deficiencies ,of the 
existing personnel poficies of the Department 13 ·. · · 

I There 1Will ,be a ra,dica1· contractioll-- In ·the. ·worlr of' s.~ll1e of -the 
Divisions because of' thewar. M1~ny programs wfll have to be revised. 

' An1 opportunity presents itself for a' compreMnsive ahd thorough study, 
of all phases of the Department's personnel administration. · 

. The first. step to be tairn~ , in correcting a:nd improving tlie ;per-
sonnel manageme:nt of the Highway· Department is .the appoiJ:~tment of 

-· I _ ' ', . ; . ' i J ' ' ,· ! ,, _ ," "1 I ', ' a full-time personnel officer to serve, in the proposed 'Office M1:m~ge- , 
ment. Bureau. He , will coordinate: th,e personnel work of the Depart-, · 
ment, administer a m.odern personnel prograin, and . serve as . a liaison I 

officer between the Civil Service Commissiori and the highway. organiza-
tion. He should be given the power and 'responsibility . requisite to C 

the · pro~pt and. efficient, discharg~ of the duties of his. office. 

The personnel officer will work in, 0dose cooper,ation with the Civil · 
Service Commission, \, the Highway . Commissioner, and · . the proposed 
principal ~dministratioll and, principal engineering officers. of th.~ De~, 
pai:tment. 1 He wm be in fl.ill and responsible c,harge •Of all matters 

( / \I 

1 3 See p,p. 235 and 236. . 1 

I 
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:relating to the depart ental personnel, subject, of course, to the ap-
proval of the Highway Commissioner. He will hear all charges for· 
the Corn,missio.ner and resent . to him the record of · the hearings for 
his final decision. He ¥ill be responsible for carrying out the recom-
mendations. that follo . and. which are c intended to . improve and 
modernize the present ersonnel system of the Department :14. 

(a) Assisti the Civil Service Commission in carrying out 
a comple,te reclas ification of highway personnel. The personnel 

- classification no in force does not accurately reflect the duties 
performed and . t e responsibilities carried by many employees; 
Many of the titl s are entirely inappropriate , to the positions. 
A situation has eveloped Fliere a· large number of employees 
find themselves 'frozen" to their 'titles· and salaries. Despite 
their interest in heir work and loyalty to the1 Department, their 
morale ·has suffe ed.• The situation has~ been aggr:avated by the 

. existence of a nu ber of jobs where the salary is out of propor-
ti.on t.o. tlie time .~n. d dutiesrrquired of the employee. Jn .some . 

, . c~ses there is no reed for the 'positions: . ·, • . . . .• · 
Funds shou11,· at once · be: made: available and the Civil Ser-

vice:° Commission directed to. 'carry out a complete and detailed 
reclassification o I the 'entire. highway personnel. · The Depart-
ment should give I its full support to such a program in orde:i;- to , 
make possible its early realizatio:n. . One of the first tasks of the 
departmental personnel officer should be to provide the Civil Ser-

·
vice ·C·.·.ommiss.ion. t•. it. h. an e·.xact s.ta. ,teinent of, the .. r.· e.sponsibilities and duties of eac. employee, together with all necessary data re-
lating to the em loyee and his position. He would assist the 

. Com. miss .. i~ner in~~e_:fi· ni~g ~n·d· · setting ... up ... the.· speci. fication. s. fo.r each pos1t10n, an . m adJustmg such changes as· must be made to 
the working fore s of the Higllway Depart:i;nent, . He would also 
help in developing equitable compensation schedules and in. cor-

. recting any existi~g inequalities .. in salaries. Once a reclassifica-
tion of _highway ppsitions and· an equitable· adjustment of salaries 
h. av. _e be_en effe?teJ! ~t .will be the duty of the pers.onnel o!ft .. cm~. to 
assist. · m mamtlmmg a complete and current class1ficat10n · 

·sc~e\:\e. Assistinl' the C0ommissioner and the prjncipal, admi~i~- . 
tration and engin . ering officers in restl~dying _the ol'ganization of 
the departmental personnel at regulaP mtervals. . ' , · 

--'-~--
14 See pp. 248 to 256. 
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. " ( c) Establ:i.shini and main,taining a comprehensive· rating -~ 
system for all departmental persoimel,·to serve'as.a basis for pro- · 

· . motion and salary increases or decreases. __ The rating. system now 
used is entirely inadequate and unsc.ientific .. _ · ·_ , · 

(d) _ Establishing ~rid carrying f9rward a coinprehe~siye ~ys~ -
tern of in-service. training,· now entirely non-.existent in, the .De~ 
partment. · : \ · ·- · 

- ( e) Ci:trrying out an ~ffective . systeni of! la~or' personnel · 
· ·. management.'- The, existing system of ·labor personnel map:age-

: .c:ment is sho.t through with· irregularities. Persons employed: as 
. ·_ ' unskilled, or· semi~skilled laborers belong in tne labor class and.: 

. "the labor class ifi! a part of the classified Civil Service. .Accord~ 
, i_ngly, the provisions-of the Civil Service laws,- rules and regula- " 
fions should_ be followed . to the letter by the Highway Depart-' 

_ ment, Politics and , personal privileges have no pla~e in the . 
system. The reest~blishnient and maintenance of I,abor · registers 

, , and h,tbor registration procedure dn the State service by the 
Civil Service -Commission is 'a m~tter of real importance in effect-

- ing an improvement in the ·practices now followed by the Hig}).-
, way Department in-- employing .labor personnel. · _ This recom-

mendation should qe carried out as· soon as possible, by the_ pro-
posed peri:ionnel officer who would take over all details· relating 
to the labor personnel. · · · · · 

.. · (f:) EsW:b1is~ng aild, carrying :out .·a .health 
_ .. a~d welfare program for hig~~ay e~ploy~s. · · 

• .. ·- . . :, . .i . . . 

All depart:n;iental emp~oyees; except the Qom:niission~r, not .in the 
_ t.,cI,1;1,sl:!ffied service should be placed iri that CsI,tegory ~s•soon as possible'.. · 

through open, ·competiti!e examinations. · · · 

·· · Aith~ugh it .was impossible to _make a _:detail~d study ·ot.depart- ·· 
• - I . , • ! ' · · . .. i· , . ,· 

mental personp.el~ it would appear that a nmnber ,of persons employed 
by the Highway Department, particularly laborer,s, is excessiv:e for the 

. present highway program; ; The time has come for, a careful reexamina~ 
tion o~ the _.personnel -, neep.s _ of -the . Department· in order to effect an 
intelligent reduction. · lt is.felt that sQ:ch a redu:ctio1i'is possible without 

_. jeopardizing the b~sic organization and theefticiency·of the Department,' -
·· or -'the quality of its -performance .. What. is required is a :i:eevaluatio:n; .. · 
of the programs of the' several Divisions, as i\rel( as of. each job. Part- . 
tjme employees and those who hold positions for. whi~h thete -is no_ real 

• I 

. I 
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ne~ should be elimin ted. There should be a coordination of. functions · 
wherever practicable. fhe practic:e of the Department,. limited fo a few 
instances, of riot: pro erly or effectively utilizing the services of.· well-
qualified employees s oula:' be. discontinlietl immediately.15 . . . 

{ ' ' , '' ' . 

: A consider~ble art of,the ;increase in ·maintenance .cost~ is at:: 
tr1butable to the fact that laborers were hired when there w1;1;s_ no real 
need for t~em .• ,' Hou ly-basis -laborers- :were employed in large' numbers· 
'at primary and gen ' ,:tl ele«?tions ~s politi~af patroµage; Maintenance 
costs, therefore, could be reduced bythe elinrlnatioh of political ~I11.d p~r- . 

' so~al considerations i the,employpient-of maintenance laborers.· ·Evfry 
l effort should be . Jllad. to improve the efficiency · of the labor forces·. · . A 

reorganizatio:h of the -field' forces o·f the' whole· Department, . a car'efully-
.• managed r;i,ting ;sys .. 'for laborers, the 'encouragement of better per- : · ·· 

formanc~ by b~ing' omotions on ·merit rather tha:n. on, ;influence, ·~·ill .. '' 
. do, much· to improve he quality , arid niaintenanc~. work a.nd keep costs . 
. at a minimum.16 , • . . , , 

" . . , I . , . . • , . : , . . : ., ·. 

The -special a~t giving teµure · to the , General , Solicitor-a situa-
tion. unique . in . thev ... epartme:ri~should be,. repealed . at once. · 'If pro-

' tection is, to be ·affor ed tlie General Solicitor,' it should be py. placing 
I lµs position in th~ cl ssi:fied I Civil, Servi~~- in view pf the greatly' de-· 

'' creasedworkof the L galDivision during tp.e past few.years.there is no 
just:rfication for the n mber. of counsel' carried on the Department·payrolLc · 
It is ·recommended th t their•number be reduced to two, ,or at' the· rti.ost 
three, ip,, addition to t e Gene~al Solicitor ,and the Workmen's Compensa- I' 

'tio:n. and- <Jlaims 01,t ; ·these 'men to serve 'on a full-time basis and to 
receiv~ '.salaries, co, · .. 'ensu'.rate ·wi~h th~ duties. an,.d r~sponsibilities of 

·. their ,po13itions .. .- The exact· number • of c~:mnsel would be dete~n:ed in · 
the light of: an analy is of the ;work of the Division. The Workmen's 
Compensation an:d Cl im~ Clerk ,should be inte~ated.more closely with, 
the regular legal staff d he should be given the assistance oftwo trained 
~nvestigators.11 · ·· · · · 

' ; 5, See pp. 237 '.to 242 :£ r it;;itistics and a' chart ~howitig the :increase in' department per~ 
sonnel, as well as for. those hose services. h;;,.ve not peen utilizeq to the fullest' extent. . · 

' '.· 16 See pp. 478, to 481 f i:; an analysis of: the \ncrease in the maintenance labor; payroJI, 
and p. 483. . . · • . .. "' . · , ,., . . · . · · · . , 

' ' ' ' ' .,.. ' ' ' j ' ' 

·· 17 See pp, 286 and '287, and sc;hedtile 3 on p. 289 for the .marked -decrease in the .work 
of the legal staff, and .pp. 294 to 297 for the duties oJ the Workmen's Compensatibn and ; 
paims ·Clerk. · ' ' · · · 

I'· 
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The work, of the Superv1sor of Titles,. ( in_.' charge of title search--
ing) _and the Title Officer (iA_.cb.arge of titie readil!g _and ~ttl,ement) is 
so· clqsely interrelated· that common sense dict,ates 'that 011-e .man .should 
supervise all :title work and settlements.' An asi::;istant would be in charge 
of the searchers in the. field._· The present· Supervisor of •Titles gives· only 
'part-time1 to. his position, -which is classified as a fulHiiile job .. The De.: 
p!l,rtment is entitle<i to .the .full~tiirie services of fktitie search expert. It: 
is ~cominended. that the ·position. of· Super.visor of Titles be'abolished.· 
under· the ,proposed plan of reorganization; an.d tha,t the present duties . 
of the_ position be transferred ~o the person who will assist th¢ officer _in 
·charge of all title work and settle'ments.1~ I . . 

·· The practice of . w,eekly ·staff-' conferences :which prevailed in the. 
early 192,0's sh'ould be· resumed: _ The .Commissioner, .th~ proposed· chief , 

. . administration and engineeri:r;ig offic~rs, and th~ head of : each ·. bure;m 
would be in a~tendance. These conferences should be supplemented by 
me~t\ngs' lleldonce a month attended by Jmreau h,eads and their, cMef ( ' 
a~sistants. An· e:Qlployees would, be enco-qraged to report• matter~ of 
SJ?ebial interest ·through their supervisors; 0~ directly to the ,conference,' 
especjapy any'suggestions relati:µg to improving metho<l~ an.Ii planning;19 

',rhere i~ no departmental mariua:I .of the type.' ~s,ually '.found in 
, large organizations;' Such a,inanual would include~ brief history,of th~ 
Department, an outline of. its organization, a list of chiei\administrative · 

. and engineering personnel, a summary of' its fiscal operations and, most 1 

important,, an' ex:position of the _methods to be used and the procedures 
· to .be followed in prope:rly_ carrying out the various B;-dministrative and , 
engille~ring du.ties~ , This mapual, '.wou,ld be of invaluable help to· l:111 em- 1 

ployees and those interested in the work of the Department, . It is :recom-. 
mend~d that a general manual be prepared° as soon as .possible after the ' 
. Department. b,as been · -.reorgariizeo,- . and , the ·p.ersonnel reclassification 

· · completed. 20 · · 
; 

-1s See pp. 290 and' 291. , 

,· i9 Se~ pp: 26'o and 261 f~r the :val~e 6£ 
0Such, conferen~es. 1 

, J " 

· 20 See p. 261: 
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J!t... ,A Single State F seal Year. 21 . 

. There ~areb.een two. fiscai years 'in st.ate affairs sjnce 11921'--the 
calendar _yearr of. the Highway Department and the . July 1-June '30 , 

) . fiscal year of the rest of the· S~te · government. Highway officjals have 
' str,ongly Opposed any ,suggestion· or . legislation that would· have . m11de 

·, ~he :fisca1'·year of _the Department conform' to th~ general ·fiscal year. 
This change has _bee . advocated repeatedly over a period of years by 
high Sti;tte 'officials; . y v~rious Commissions ,and agencies that have. 
studied the. problems f · the organization of the State government, aiid_ 

! / 

·by the present Gover or.. 1• 

Th~ arguments -of he ~Department in favor, of' .its calendar year ar~ . 
rahgement have bee effectively answel'ed: by those;. adv~cating the ' 
fegular fiscal year fo au· State departments· a~d agencies.·. ~he High- .. 
way Appropriation At has ·not, as a rule, been passed by the Legisla---

. ture until almost the end of the Spri~-g or the beginning of Summer. 
Advanci~g the budge year. six. nionths . would give· the Department 

' •• • ' • • • \ I • • ' - , 

ainple time to prepa for· the following Spring work As for State 
:A.id' .to'· .counties, aria· unicipaiities, 'if the Highway 'Fung appropria- · . 

. . tion13 were made half · year aheaq.. They would know exactly what to 
include in their budg ' s fo~ the ensuing calendar year. ' Other ·highway 

·. departments have fo d no diffif;ulty un~er tlie July 1-Jline 30 ,arrange-
-. ment in plimn,ing arid; carrying 'out their 'programs, nor has the Public 

· ·, Roads_Achnfoistration·of the,Federal Works Agency. \ . 
/ "\. • \ ' • '1 · ...• 

. . . . . ' " ' 

The opposition o· ._ the Highway Department to the ,adoption of a 
' unifol'ni :fl,scal year C 'nbt be put dowri merely to natural iner~ia and 
resistance to changei Where logi~ :has not . been' available to it,, the . De"· 
partmetit has \not 'hesi ated to muster the support of co:µnty, and munic-" 
ipal o:fficiaJ,s,, farnier · roups and )ts own small but· effective legislative 
lobby. , After _all e)se. as been evaluated, bne enduring purpose remai~s 

. for its opposition to !L· single ·:fiscal year arrangement. The D'epartment · 
has simply dedicated tself to t_he propositiqn of maintaining its inde-
fe:g.sibly independent -p sition in State. govern~ent-a position that car, 

·_ ries great power in St _te _~ffairs: . . . . 

21 See pp. 163 to !67. 
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_It is the; recbmmendation of this: report th~t the High~ay Depart-
ment :fisGal year be made' uniform with that of the rest of the ·State gov-
ernment. · · · · · ' · · · 

· .B~ · . --4' Single St~te Fund.22 

, ,The, total fun:ds available in the State High~ay Fund have ex~eeded 
$5Q,000,QO0 yearly in the decade· from l931 to 19{0, except for 1933 and 

' 1936: when the total fell just- short of 1 that amount. • The fund rivals th~ -. 
. , · general State fmid in size .. This means that two great funds 'exist side 

by ~ide ,in the State; one 'de<4cated to high.ways.' a:u'd a certain few re-
-lated purposes, the other to_, meeting the' needs· of all the remaining State 
agencies.· l\ppropriations'from tlle Highway Fund never lapse; all iln-· 
expended or uncommitted balances revert back to the fund under the~ 
express provisions "9f the Bu'.dget Act. II;L short, _the fund .is perni~nently. 
dedic,ated. 

. The· abolition of. the State Higli:way ;Fund, as well as all perma- . 
. nently: dedicated flii:ids, and the payment of all revenues into the general 
State treasury', has been. urged again and· again 'in the strongest possible . 

·_ terms., The. r~ci:nnmendation has been opposed with the utmost vigor ' 
'' and. ingenuity. The past decade,' howev~r' has ,made it quite clear that 
. modern government)as b~ome too , complex:, its functions .too :iuilher- , · .. 
. ous rand varied, to allow of the continuance of dedicated funds. The . 
. . only_pr9per and. sound basis for :fiscal oper~tions, today is·· the sihgle . 

r' 

. general State fund. The elimination of the° State Highway Fund::._in. 
· f~ct, the elimination of all dedicated revenues and segregated fund~· 

1 will lay the foundation for a:u improved administration of State :fiscal 
affairs. ' · 

', It is-~recmµmended ,that the State Highway' Fund, be abolished and' .• 
all ,:revenues previously dedicated to'the fund be_paid directly int.o the 

. general treasury of the. -State. . All' recei,pts of the State Eighw'.ay De-' 
partment s)lould lil~ewise go .int<> the, general State. fl,'.lnd. · F~:riaUy, ali . 
unexpended, and uncommitted balances' of the Department should lapse 
into the general treasury at ·the ·clo~e of the :fi~cal year. · ·· · ~; 

, , 22 See 'PP- 167 fo 180 foi" the five pri~cip~l sour,ces :of revenu~ making ~P. State High- .. 
way Fund. (the excess' of the one-mill road tax; motor yehicle. fees: and fines,. the motor 
vehicle fuels tax, bond l'.eVenues, -and E'ed~ral grants-in-aid) ; and pp. 184. to 190 · for a criti~ 
dsm of 'the dedicated 'Highway Fund and· the ,s~~called • "diversion'.' argument. 

,) 
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, ' \ ' C. 'A Single· State udgef,23 

From the recom ndatio.ns for a sirigle- fiscal year an~ one g~neraI 
State fund there inevi ably flows the reconunendation' .that the expendi-
tures of the Highwa .. Department be inclµ.ded in the regular State . 
buq.get, and in the an:h '!iI general Appropriation Act; .. Under 'the present 

, .arrangement, the Dep rtment presents a separate budget; and1-appr~pria-
. ti~ns for its ·work ar~ the subject Qf a separate a~t. . If the. Legislature 
is to reaiize its arinou ced p11:rpose of providing a comprehensive budget 
of' all S~ate f-qnd~ it hould Garry to a· reasoned conc_lusion 'thf budget 

· system started. over · a. decade ago il,lld -improved -in 1933. .One. budget 
and one appropriation bill covering all revenues and all expenditures for 1 

the same :fiscal year wi_l.~ve New Jersey'a bas.is f?r operations tha,t will 
meet the requirem,ent~ of fiscal administration, in the moderµ. State. · 

The Joint. Approptj tions Coinmitt,ee' of the Le.gislature has given n_o 
. more. than thre·e hour , and sometimes a ,great , deal less, each :year . 'to · 
hea·rings on ·state Hi way Fund appropriations. It fa felt that niore 
thoroughgoing hearin · s are in_ order, if oniy to establish the :validity of 
·the highway program.'. It is, therefore, suggested that future committees 
devote more time and .detailed attention. to the budget of the Highway 

.. Department. · ' · ' · 1 ' 

The Budget Act r uires that the State Highway Commissioner re, . · 
port quarterly to the Governor, and. at such othe:i<"times as he may 
direct; on the progres of 'the Departme11t's fpproved high..,,-ay ,program 
and on anJ\ project ~h t has been carried over from the preceding year. 
Th~ report is also SU posed to contain a statement of tJ:te condition of 
_the Department's rev nu.es ~d finauces·. The Auditing · and AccQunt~ · 
ing Bureau of the De artwent prepares a rather complete fiscal report . 

· quarterly, b~t th~, onl. report fi;i,lly · meeting the statutory. requirement 
is the knual one, set ing forth the work of the va;i:ious Divisions. It . 
is recommended that t. e Budget'Act provision be en,forced and that the .. 

. Department niake the required, progr~ss and 0 fiscal report promptly and . 
. " ' . . I regularly. , 

. . I' ... . . .· . . 
. . . 23 See pp. 1190, to 194 ·f r · a discussion of the recommendation of a single budget and 

appropriation act; pp; 197 a d 198 for the Joint AppropriatioIJ.. Committee's consideration of 
the liighway btid$et; ancl' p.- 02. , · ' · · · · · 

'' 

,.· 
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D. ;Work P~ograms)4 -· 

- The 13:i~hway n'epartinent, acti~g ()~ the advice of the presen~ Gen- -J 

era1 Solicitor,. claimed: fr,om, the outset to be ~xempt:from,·the obligation-· 
to -subniit detailed work programs to the Commis'sio_ner. of Finan.ce; as . 

. required by the 193~ act creating. thh,: ~atter office. - One of the con.di~ 
tions of the Governorls E~ecutive Ord,er NO.\ i ,rnjoining' further ex,peri- ; . 
ditures . from -appropriations to · the Highw:ay ·Department. was t,hat de- ,' 
tailed work -progratns be :fil~d with the Coinmiss;ioner . of FiI1.ance. . -- . 

• . ,, . •. I.. • 

. The-opinion held in many qua~ters is'that'the De,partment;-has vio-·_ 
lated ·theexpress;·intent ap.dpU:rpose of the:statute by.re1;1ottjng to:a. 

: rather_ fine, -legalistic interpretation of the ac_t. I~ it is deter:mfoed_ that! 
the law must be amemJed to make it u:µmistakablyclear that the High~ · 

, way Departme:n,t must submit work pr6grams; the amendment should 
fie introduced and 'pasl:;ied as quickly as possible. ' Control over, expendf-
tures :was the mo~ng idea-beliip.d the. Commissioner of .Finan~e Act/ 
So large a State age~cy as the · Highway Department should not be 
free _·frOD} that control; ) ' ' 

- E. Accounts and Fin•ancial Reco,.ds.20 

_ .The .accounts and fina:q.ciaJ records maintained_ by the, :Oepart- · 
merit are , unusually coinp~ete and very · efficiently manage<l.' From _ 

; 't:tie~ it is possible, to-. obtain any_ desired, information' tegardingthe, 
-. . financial . status of the Department,. unit. costs, . expenditu~es on -a par-

.. ' ' ' Ncular project I or program, inventories,_ and a host .of 0:ther matters,·, 
' as should be expected of : a mode:m and ' comprehensive accounting 
' . 'E1Ystem. The accounting forms 'and methods in···us~ 'serve as. models, 
. for other State '-highway departments. They 'are aI,1 ·efficient ~d e:!Jec- · 

. I . '. ' . . . , tiv:e check, on every phase_ of highway finances. ·, . • ·- .- , . · ,. · . _ 

.The que~tion ~rises: however, _whether· the 'general accounting con-.·. 
·. trol over . highway expenditure!r should· .. co;n.tinue in the _ Highway: De. 

'partment . The present arraii.g~ment is inconsistent with a central 
accounting qffice for the entire State government -and_ . is; anoth~r. of 
I, f-. ' ,,, . ,' ., ··, . ' 

' , .- . I ' \._ .•_- \' . ( . l ,• , , 

24 See· pp. 206 and 207. for a :criticism of. the, Depattlnel).t' s refusaL to- fil~ work programs 
and quarterly allotment requests. · · 

;, . .• ' 
'25 ;,ee ,pp. Si; 209 and 210:. 
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the several factors t have ,made the Department a self-contained, 
independent agency. , 'nder the existing State fiscal system, the gen-
eral accounting work f the Department properly, belongs in the Divi- · 
sion of. Accounting u 1 der the jurisdiction 9f th.e Comptroller. The 
cost accounting work row carried on by the Auditing and Accounting 
Bureau would remain a Department ,responsibility. , _ 

' 

F. .Post-Audit.26 

There has never een a complete post-audit of the Highway De-
partment, _either in t e period preceding the creation of th~ ~tat~ 
Auditor's·· office or si. ce. As long as the, law creatinK the office of 
the State Auditor remains ,on the statute books, the Legislature .should 
give the State Auditorl sufficient man~power and financial means to _do 
the job ~t _has assigne}l to him. Post:audit~, are sound business pra:c1 
tice, in State governm nt as in private enterprise. It is recommended 
that a full and comp} ,te post-audit of the books and accounts of the 
Highway Department e mad~, by the State Auditor at le.ast' once every 
two years. ' 

G. lntra-Departmentil Transfers. 21 

. '!rom time to ti111e, as need ~ri~~s,_ the Depart~ent requests per-
m1ss10n from the Stat House Comm1ss1011 to .. make mtra-departmental 
transfers of. appropri tions. Such requests are referr.ed to the State _ 
Finance Commissione, who must approve or disapproye of the same 
within forty-eight ho rs, stating his re_asons. The Department has 
also adopted the poli of getting the Commission's approval for any 

· new project not included in the ,construction program and alternafo 
program1 submitted t and approved by the Go'Yernor annually. It· . . . . . \ 

would seem that the seal Qfficer to whom such requests for transfers 
of appropriations ,a;nd approval of new. projects ought to be addressed 
_is the Commissioner of Finance. ·. He · is charged· with controlling 
expenditures, and has an intimate knowledge }of the affairs of, the' De-
partment. It is reco ended tJiat the authority' to approve of intra-
departmental transfer and new construction projects .be given to the 
C9mmissioner of. Fina 

. 26 See pp.-2n and 213. 
21 See p,p,. 214 and 215. · 
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• • ' • • ·.':, .'. ·,·,' < ,· ·I I:· '.. . •.·· ' 
-H.· Relations to Other State Fiscal Officers and ,Agencies.28 

'. The administration of the fiscal affairs of.th~ Highway D~pa~t;ment 
nec~~sarily bring~ it. into cont~ct with. five -oth~r 0impol'tant :frscal_ 0of-

- ·, ficers and agencies of the State-:-:-the Conimissioner•JOf• Finance, State' 
ComptroUer, Stlte Treasurer; State Auditor a:nd the State House C,;mi-

/ .mission-in addition to the State lludget Commissioner. It_ has _been 
' ' necessary to diSCU!:!S the entire subject of:highway fiscal 3:dl)linistra~ion . 

in tlie -light of the present ·fiscal organization of the State. Thls or-
ganization has obvious w:ealmesses which have repeatedly been pointed 
out by others._ .. 

. There -.are th:re.e main defects in the· present State fiscal· .organiza~ · 
tion:· (1) lack o:(centralized responsibility.; (2)· duplication and o:v:er-. 
lapping of functions; and ( 3) confusing financial reports. A workable 
plan that has been proposed 'for ,~eorg~ilizirrg the State's fiscal depart-
ments' envisions 'both exec°'tive' and legisl,ative· controf over State spend-

'. ing and., fiil~iices. The . Governor would appoint,. a Comniissio;ner of 
FiscaJ Control, with the ·advice and consent of the Sei;i,ate, to hold office ' 
at the pleasure of the.,Governor. 'The ·commissioner. would be. charged 
with the, preparation of tp.e · State. budget,, exercis,e-. 9f · budgetary and ; 
financial control,:over State·operations, maintenance'.of the.central pur~ . 

-chasing · system, and revenve- , administration.· He · would · super~ise and 
coordinate the activities of the following .four . Divisions whose func-

-tions are , set . out in the . body of _this . repbrt _ ( at pp .. ·~17 · and. ~1B) : 
(1) ·Budget Divisioi;l.; '.(~-) Division of. Acc<;mntirig;· 0 (3) Division of 

·Pu:rchases; and (4) Tax and Revenue Divisfon. The Commissioner 'of 
. Fiscal Control would also he . ~harged. with ·th~" p~ope:rty management , · . 
and insuramce .functions, of the· State House Commission, as well as the-

. approval of ~n'.tra-departm.eiital. transfers•· of appr:_opriatioris. .. . . . . 

- ·T~e present offices ofth~ Budget Ooµtmissioner, .Ptlmha~e Coro.mis.~ ' 
sionerand Tax Commissioner would thus come, under ·_the' direct supers - ' 
, vision of the Commissioner of Fiscal Control.· · The Division of , Ac-
c6unting ~der his super~is'ion would take ~v~r the pre-audit, accm~nt- · -

' . . '. . '. . ' . ' - . /., ' _-,._ /. '. 

' '. : .. ' ._ •• <. ·- • ·:·. ·.' ' : • ,,_ , ' 

, . '·; · 28 See PP,: 202 _to 214 £or details of ,the relation of the. Highway Dep~rtment to the Commis-
s10ner 0£ Fmance, State C9wptroller, State , Treasurer,._ State• Auditor._ and State House . 
Commission; pp. 21S and -216 for the defects of the present State fiscal organization, and 
p. 217 for- the details of the proposed plan of reorganization'. , . 

r 

\. 
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in:g functions of the· C mptroller, and_ the ,payroll functions. oJ the. 
Comptroller and ,Civil . ~rvice Commission; and .the Director of Ac-

. · counts would take. char e~ of the adm1nistration of ·the work· program 
and quarterly allotment system now the responsibility of the Oommis-

, sioner of Finance. The Director o{ Purchases would take. over the 
property reclamation_ an ,disposal activities riow handled by the, C_om-
miss~oner of Finance. . . . 

.· ' , The Legislature· wo ld, . fa addition to 'stugying,, ,amending. and · 
:ttb.ally adopting the G ernor's budget as prepared by the Budget 
Director. under the supe vision of the Commissioner ot Fiscal Con.trQl, 
also exercise an over-all on.trol of State spending and finances through 

· the two const,tutional. :f,'fi.cers whic:q . it appoints. . The Comptroller 
would take over the duti s now vested. in the State Auditor, post-audit 

· all State accounts, ari.d ender· an annual audit report to the Legisla-
ture on the administrat·on of the State's finances .. He would retain 
all other duties, now ass· gned to him and ri.ot transferred to th,.e Divi-
sions under the Com.miss oner of Fiscal Control. The State .Treasurer's . • . I 

duties would rell).ain as ey are now, and he would continue as custo~ 1 · 

dian of all: State furi.ds. 

, ·. This plan assumes ·a d absolutely requires as a condition precedent 
to 1achieving the bestpos ib~e r,es'ults, the establishing, of a single fiscal 
year for all departIIients a single gelferal State fund, and one, State 
budget.· · 

·, 
Such I:!, plan meets al the funq.amental requirements of a simplified, 

. modern and effectiv~ Sta e" fis~al · system. ,Its benefits would permeate' 
the ·whole. State Govern ent and would be reflected in, the :fiscal ad-
ministration of every d artment. The Highway Department would . 

.:take its place with other agencies as an integral part of the State 'ad-
ministration.• · It would ave the same fiscal yea.r as the rest of the 

. State Government, receiv · its' funds from the !;!ingle State, fund which 
Would pe the repository f r all State-purpose tax; revenues and 'receipts,' 
and have its needs bu geted along witli those · of, the other State , 

' ' ,. , I. , 

-agencies. 

The D~partment wo ld be,subject to' the same: overhead fiscal con-
. ,trols as the rest of .the overrunent. The ~hief executive would_ have 
the effective and direct c · ri.trol over its planning and expenditures tliat . . . \ . . . 
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should logically,be hi~. And the Legislature,, oll'its part, would havt:l_ 
an adequate check on State spending and finances. The entire State 
fiscal' pictur.e, complex and beclouded _as it has been u!ntil now, would 
be simplified .and m3sde clear. 

I 

I. Highway Cost Allocation.29 

An examination int~ ''the problem 'Of the· allocation of highway 
cos.ts indicates the need· of reconsidering 'several important questions: 
Shall New Jersey continue to pay , as ,much of the cost of secondary 
roads. as she does under her present liberal State Aid policy? Should 
~fate funds be expended on roads of a purely 1local 'nature, as is, now 
tlle practice? Is the present unscientific, ,inequitable and dated systeni __ 
of motor· vehicle -registration fees to -be , _ allowed to , stand? Ought · · 
-thei·e _ not to be a revision of -the generous -gasoline: tax refund policy 
of the State? 

_\ 

, It is recommended that the Legisl3-;ture, in cooperation with the. -• 
highway officials and tax authorities of .the State, undertake a com-
prehensive study of these ,matters in order to recast the present high-
way fiscal policy and partfcularly to establish a system ,of highway • 

__ cost ~llocation which' will be ,equitable, simple and adaptable to -all , 
types of _ vehicles'. 

J. Bonds. 30 

__ In 19'41, Governor - Edison - recommended that the existing 
$12,421,686.75 balance of highway bonds be ca~celleq arid ,-proposed 
that beginning with that year $1,242,000 be set aside annually from 

' , - ' I - ~ 
current reyenues. - In, that ,vay the same amo1:,nt of cash could _ ,he 
raised in ten years for highway construction ~s if the bonds were 
issued, with an'_ estimated saving· of over one million dollars in h1.ter-
est: The Legislature -reduced by · one-half the amount -recomm~nded 

· by the Governor and appropriated $621,050 in 1941 for the purpose 
- I 

29 See pp,. 2W and 221 for the p~inciples that should contr~l in the financing of highway-_ , 
.work; pp. 222 to 225 for, ii criticism of thei:riotor veh,icle registration fee system ·now used 
in_ New Jersey and a discussion pf the prnper basis for distributing the cost of gene1·al-use 
roads; and pp, 225 'and 226 for a discussion of the gasoline tax. · 

3o See pp. 173 to 175. 



of fmiding 'these' bonds. · The Govel'llor recommended· ·a continuation· 
of _this fliriding,ope;ratio in. his budget message of _1942 and renewed 
his· -suggestion . that . the balance .of • the 1930 highway bonds be can-
celled. 'l1his·.recom_men ·_ation slti:mld be 1;tdopted; . .• 

·. It -is further reco mended that for . the time being · no further 
borid issues . be authoriz d. for highway purposes. ;The P:tl'lssing need . · 
for building up the Ne . Jersey State. Highway Sy~tem was probably . · . 
a; -sufficient reason for- t e · as.Sumption o{ a heavy .State indebtedness .. 
But pressing· rieed can dly be us~d--:to jus~ify further borrowing· fo/ 
·J:righway -purposes, ,espe ially in _·crisis times such ~- attena. the State 
and the ·nation in· our all-out· war· effort; The .ni.ahi routes of ,the 

, State -,Highway. System · ~ve ,beefr built, and the most ·urg~nt demand 
. ' ,- . . ' . . ' . \ - - .' ' has bee~ met .. -_Althoug. there are needed, improvements to the exist- , 

ing system and so:rn.e 6 7 miles of legislatei routes -to be taken over· 
( a_ssuming th~t they . sh uld be taken oier)' this should :JlOt lead to 

the conclusion that nior ·highway bonds must be issued. Qthe,r States 
.. have successfully carrie on modern highway programs of a superior 

type out Qf current re enu.es. Bonds mean . debt · service, and' debt 
. service means that/the e ·will be less money.available :for ·future -road 

. , . l , 1· , . , 'I . . , \.. 

· constructi'on.. - The fact, · s that the emergency stage in road Building is 
past. Futur~ extensiQn of the' system can,. at le~st for.-the' nex't few . 
years, be fin~nced from l).rrerit: revenues. . It:ighway<bond issues should · 
be limited to projects of a very spe<;iaL type which it :Would be unwise 
-:-in fact, uneconomical to postp~ne, and to real emergencies. 

' k. . A,ccounts • Rieceivab 

There .. were, $492,67 .53 in, accounts-' receivable . oil the books of 
the Department as of• D cembei; 3.1; 1941. .Accounts 'receivabte .are not 

·. inclt!ded among. the ass ts' of the · Righway Dep~rtment, by ruling. -of· . 
the · Attorney~GeneraL Practically . every . account" has · been referl'eu 

' to" hh;n for·,colleeWm. . n' view· of the age' of.· many 'of th_ese clams,' 
they .oughp. to be ·_settled promptly. IJi the f1J.tu~e, every should . 

. · be made, to ,cqlle.ct or therwise -dispose of claims withiti- one year 
aJter. they lia~e been bil ed by tne. De.partineht .. -· · • ·. . 

·. . i . . ' 

a1 See pp. 23i and ,232. 
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· L.' lnsurance.32 

The. insurance carried_ by the ·Department on its. plant, equipment 
and highway· structures. is. placed by the· Commissioner. · Requests 
for specific·,coverage origina~e in :the various Divisions of the Depart~ .. 

. ment, ,and are ,accompanied by such i'tiformatiori as 'is deeme'd perti- '. 
neut. .. It is apparent that · this procedure results '.in a lack· of. a 
, systematic,. scientific , h1UJ:dling of the insu,rance problem as a whole, · . 
. centering in one bu,reau :or officer. - - .. . . 

A review of the insurance :p.ow 'carri~d by 1the Depa:rtmerit sh~ws ' , 
· that it · enjoys i low -premium rate on the larger, policies becau:se, 
of Ireen _competition· among insurers for -the business. · A question_' 
that 'apparently has not been fully considered is whether the _Deparf: , 
;'merit .ought not to be- a ·sel{-insurer.··on sonie 9f its plant and ,equip-
ment. ·wli,en c~reful study has giveii the answer to this query, there, 
should be a determination. of, the . exact present . value, (depreciated). of 
the -property, to be\ insured and' :how much. coverage is· advisable in. 
,each case. . Such -a reexamination may well result in' a revision of 

. , the insurance. presently Mrried, wit~• attendant savings.'. Finally, the 
.type of policy to be written' in 'each case shoulff be' determi:ried~its 

· terin, co-insurari.ce clause, conditions, 'etc. Th,e cooperation. of Depart~ 
· ment officials, ins11rance companies and the staff of the Commissione; 
of Finance c~n easily be obtained ·in carrying (?Ut a compre~ensive 

! . ' . . I • • ,, 

· study of the insurance. coverage of the Department. 

As chief fiscal officer of the Department the Chief Auditor .and 
Accountant is the logical person .to handle ail insurance matters,' with 

, the ·commissioner g1vrng his. final- approval or disapproval. It is . 
. · reconu:tiended. that hereafter ( insurance be . made the responsibility of . 
the .Chief· Auditor .and Accountan:t, and ,'that,,,-he make a thorough 
check of the policies carried by the Depar·tnient with a,view to obtain-

" ing . maximtiin effectiv:e coverage at the lowest . possible price w~ere , 
it is determined .that the Dep;~ftment shall not be ·a self-insurer. , . 

It is· to be ·.noted that in the recomm~ded plan for reorganizing the _·. 
Department, the insurance function is· placed ·under the Finap.ce Bureau. · 
The' arrangement vlti:µiately recom~ended, when the :fiscal 'administra~. 

'a2 ~ee pp. 232 and 233. · 

[ .. , . 
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tion of the State ha~ be n revised, is that the chief Stat~ fiscal officer 
(the Commissioner of iscal Control in tp.e plan proposed .in Chap-
ter IV) handle the ins ranee fQr hll State agencies,, including the 
Highway Department. 

dministration Division 

A' .. Approval Officer a d Custodian of the Labor Rayroll Fund.33 

' 

• As chief fiscal offi.c r of the Department, the Chief Auditor and 
Accountant must approv all bills, estimates, payrolls, etc .. Under the 
present system.,· ·the Chie 'clerk is . designated·. Approval Officer for the 
Department and his sign ture is required by the Comptroller before he · 
will 'honor a bil.l or payrll for·paytnerit. This nieans waste ip.ot,ioll' and 
needless extra w9rk ·for ,the Chief. Clerk. It is recommenp.ed, accord-

,' :ingly~ that the head of he proposed Finance Bureau, which . will take 
' o over the duties ,of the A diting and Accounting Bureau, be appointed 

Approval ,o:tnc~r for t~e ighway Department. · · ' · 

The Chi.ef Auditor a d Accquntant is now respon~ible for the. prepa-
ration of the labor paynoU. In the proposed plan, of reorganization, 
payrolls will be· the res onsibility of.· the Fin,ance. Bureau. . The head 
of the Bureau will, as A proval Officer of the Department, appr0ve·all 
salary payrolls, and act as Cust.odian of the Labor Payroll Fund for . 
hourly basis payrolls .. • T is will save time atlq eliminate the. extra work 
involved in having th~ C: ief Clerk approve payrolls and handle checks. 

' · It will centralize .the en ire payroll procedure in the Finance. Burea1.1, 
where)t pr~perly belong . 
' ' ' 

B. Prequalifi.catiQn of idders .. 34 

Excellent r~sults ha: e been· obtained by the Department under its 
system· of prequalifying. idders. Before 1932 the Department was bur-
dened with claims filed · y creditors against contractors'. . This turned .· 
the Department into a co lection agency. Regulationscovering the.· clas-
sification of prospective idders we're formally adopted by the Highway 
Commissioner, ·•in accordance with the statute, and became effective on 1 

' /3 3 Se.e pp. 231 and 256, 
3~ See pp. 234 and 235. 
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April 1, 1936: The ,present prequali:fication procedure system is ·sys-
tematic, accurate and fair. · It h~ been faithfully adhered to; with ;the· 
result that the Department 'is no longer ~roubled by defaulting con-

, tractors ahd a swarm ot lien. claimants. · .. · · -· . ' 

C. Payroll Procedure.3,5 ' · 
,// I, 

-' ) . . . . . \ . 
The present payr.Qll procedure, followed by th,e· H'ighway · Depart-· 

''i ment aid in' the rest of the State governm_ent is antiquated, and in- ' 
effictent. After a three-year study .bf. the .problem, the C1vil Service 
Commission has . recommended the' prompt initiation· (j)f ;a· centralized· 

· system of 'payr9ll preparation.:· S,uitable ,mechanical equipment is. avail-
able. for the purpose and would make the pr~paratfon of payrolls by the 

·, ' ' CivU Service_, Com.:q:nssion' a. relatively simple thing'. Payrolls, pay 
. checks and check registers would- be . prepared ~utomatic11lly by the; use 

, . •• ' • , , I ·. 

• of punch ca,rds. The system Jeµds itself to providing a variety- o(, 
necessary data on: wlitch to base. an intelligent persotin,ei: program. It, 

. is . recommended that the ffighw~y Department, which is the second 
, largest employer among ·au State agencies, give its full cooperation to. 
the early establishment_ of the ;proposed centralized payroll syst~m so, 

i that it, may bei realized, for the;ei'.i.tire State ,go:vernme:i:lt in .quick order, 
t~ the adv3:nta~e 'of all. . • . _ . . . , ' : . :1 . · · ·. ·· - 1 

. , l . 

I). 
·; 

Purcha~ing Procedure. 
\ : ' 

The pres~~t St,ate'Purchasing Department' was created and estab- ' 
lished. in ,193:1: with . a State :P11rch~se . 9omniissfoner in' charge, It was . 
given exclrn;1ive authority to purchas~. all materials, supplies·. and equips ' 
Inent used or' ilee,ded by any' State ageiic.y. I ,·_The n~w act contim,1.ed the ' 
exception found in the 19-16 statute ~hich sta:ted that· the broad power . 
given the. Purchasing Department was not to, ~:rlend to "*. *' ~, the con- .·. 
str11ction or repair of any road 'Or bridge, nor to . the performance of. • 

, any like 'work.". ( ' '' 

Three. exceptfons to this system of centralized purchasing e:x:i.st. 36 

The first relates to t~e, use ,of 'so-called bonfirming orders whereby pur-
.. , . , . . , . I ., 

· , 3s See pp. 257 a!ld 258 £pr a criticism of the prese~t systein 9£ pr~varing payrolls, and ·. 
,pp. 258 ,to -260 for a descriptio!l of the propos_ed centrali.zed_.system and its advant_ages. 

, 1 36 See· pp. 263 to 265, for· a discussion of the,se exceptions. 

I, 

, I 

) ' 
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. . 

·. chases are. Highway Department without :the. prior .ap-
proval of the State Pu chase Conuajssioner. These orders represent 

'a definite departure fro the reguJar system of -centralized purchasing. ·. 
; . The possibi;tity of abusi g . thi~ practice by arbitrarily classifyin:g pur~ 

chases as emergencies i order .'to suit the convenience of ·the Highway 
Department always exit~ .. Howe\rer, the/ use of (~~~firming_ 0;ders 
s.eems to have been· fairl _ wen controlle_d in rece11.t years. 

~imifar ~o thl,s ·is rt e emerg~ncy purch~e -~rder, _the se_cond of th~. 
I exceptio~s. to the establi hed, ·central· purchasing' ~ystem.,/ Highway. em- . 
ployee~ m the field _are permitted to1 buy ·any , necessary item costing 
less than $20, but such u~cha~es are supposed to '_be limited strictly to 
emergencies. - _Actual. pr ctice is -somewhat loos~r· th~n this. · Like th~ . . . 
confi.rlning orq.~r system, unless these emergency· purchases ar,~ cire:fully' -, 

· restricted to true emerg cies they ca:n be used -to .circumvent Jhe State . 
. Purchasing Act;·. · .. ') ·. ·· • . .·. . -. ·_ · -. . . · 

. - . ,·, t 

.The third exception o the .. ceiitral purchasing systerii is the practice 
of ·the Department iii, b11 · ng directly maiilten~nce"materi~ls that are t~- _ _ - . . . - . . . . . .· I ... 
be put "in place". by the vend(i)i'$. In. !932. the ;Attorney:Geiieral' ruled · · 
that the, provision .. of th St~te Purchasii;ig Department A.ct · excepting 
the construction or repa _ 1'. of ai1,y road or bridg~, or "the petfo':rmance 
of any like work~' from _he operation of the statute:, permits. t:he High- · 
way Department to buy any material that requires ·the services of the 

.. vendor in, putting, it in lace on the road: . . 
.. ·. ·. .· . . . ( . . . . . . . . 

. 'J 

_ . _ Where: items needed by th~ Highway Department are to be bought 
through the State · Pur haslng Departm~nt, the P~rch~sing · Depart-
ilnent tabulateSI_ th_e .bids· received, ,except in the: case of niaintenan.ce . · . 
materials, where they · re , sent ;fo the Supervisor 6f ,Purchase and · · 
Stores in the Highway _ epartm~nt for 'tabulation. These' latter .bids -

, _ ~re then analyzed hy tb, Superintendent of Mainteii.ance, -who recom-
mends the lowest respo sible bid to the Highway Engineer. · After 
the ~ngineer and the Hi hw'ay Commissioner have, approved the r~com~ 

, ri:;l.endations,_ the 'bids , a e· returned. , to the Purchasing , Dep~~tllient 
- which . the~ executes_ a . c~ntract with the:, ·su:<?<?·essful · bidder. , •. 1he, 

practice of the, Purchas· g Department fu. referring· bids ·to the High-
way Department fqr tab Jation and an~lysis: Ji.as 9bvio11s. :merit' It is -· 

. the extension, of this pr ctfoe that, is open· to criticism; . _ Oentraiiied . 

. ! 
.•. 

I 
\,, 

• J 
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, purcJ;ui.sing demands that. the Purchase C,ofumissioner decide who .. is .· 
the lowest responsible bidder . under the specifica:tions' for a p3rrticulaF 
item: There is nothing wrong in his ob,taining the advice of the High- • 
way Department as ·. to the. quality of th.e materials of'fe.red and· the · 

· responi;;ibility of the, vendor, .. but for , the . Pur,chase Commissioner ~-0 
al\ow tl;J.e Highway Department to analyze the bids which .:are then 
returned to hini by the Highway Commis,sion,er "1th detaped instruc-. 
tions as to who . shall get the . business and _in , what, proportionate · 
amounts; is 11othiilg Jess than a delegation of · his authority.' 

' ' .J ' • ' ' 

. Very often identical bids are received fol' maintenance •materials 
'like cement,· calcium' chloride, steel and wire products and stone. The 

· Highway .Commissioner has . rather carefully refused to· recomniencl 
. the · award of contracts for . the . :first . two , iteII1s, lea':iiig that re-
spo;nsibility to • the Purchase Comm:l.ssioner, but. ;he has not h~sitat¢d 

. . to · make reconµnendation as · to_ th~ other materials. . . 

The. opportunity for favoritisµi and a selective treattrn:mt. of ven-
dors. is clearly · present. · 1The practice · of allowing, the Highway De-

, part:ment to' make ·de:finuite recommendations of the award· of bids 
should be dispoiltiµued. - The J>ur;chase Com.Inissioner.· alone should be ·: 
responsible tor 'the decision;· h_e maJ~,. if he .cares to, ~onsult the· Rig~• 
way Department · concernirig the integrity of the. materials and , the · 
responsibility of the bidders before making his own' decision. 37 , 

• • I 

·. Th~ l\Iaintena1u:e Division use's :~ large ,amount ~f gravel· in .~on-
: nection wit;h its work. This material is purchased by· the State Pur~ 
·chasing.Department under. an ·agreement_ with the owner of the gra'\'el .· 

: . pit.· Un,der the procedure- now 'followed,. the Purchase ·Conimissi.oner 
. aHows' the 'Mainten~ce Division to make-- ail. the . arrangements for• -
· the purchase ·of gr~.vef,.' the . agreeme1;1.t .·finally. being subinitted to . and · 
signed by the Highway . Commissioner. ·Bids ilre . not, requested; the .. 
attempt is to. get the best materiaLavailable in a particui~r ar~a. 
There is, 'there~ore,. no uniformity :i,11 procedu;re •. G~av~I.may -~ pur-
chased at,..pi;:ic:es rangjp.g from ten MI}.t.s,. ·;i cubic yard when dug and 
loaded " by the> Ma:i:t;1tenance Div~sion's own forces, 'to . as- high as 
s~venty-:gve cents loaded on the -true.ks by the owner .of the pit. S<>il · 
for .·:fill in m_aintenance. work _is p~rchased by 1the State.· Purchasing 

. . . . l , -- . , 

s1 See pp. 266. to 2(>8. ,, . 

•, 

' 
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Department W-1-der a imilar type-,of agreement, as is top soil. . It) 'is 
. recogniz~d that grave_, soil for fill, and ,top soil are ,lli.ate1;'1als which 
do .:µot r~adily lend . t em.selves to • competJ.tive bidding because of ,the -
limited. fii!Ol1rces avai ble _ in a pa;rticula:r area wher~ main.t~nance ,, . 

• opera~io~s _ a~e being . c°rnducted. An ~mportant. consideration i_~· the -
proximity ·_ of the_ pit ,to . the_ job. However,, open competition should 
be . ~~1courageq where er possible'. 38 . . . . 

An investigation of the general specifications, bid £orl)l and con-
tract used ,by the p rchasing D~partment _in ;CO:r:tn~ction with pur-
chases ,fof ~he High ay Department reveals that -t~e quantft~es' set 

, forth in th~ bid form ·are not intended ''fo be, either· a minimum -or a 
' . ' ' ,, ' ., . ·' . ; . . . 

maximum amount :th 't may be required.* * * .. The contract :to be' 
, ent~red i1;1to , shall· . . treated as a : price .. agreeme:ii.t . as provided . in 
section 52-:25-25 n'f th Revised Statutes .. , The Purchase Oommissioner , . ·. . . , I . , 
. shall, tlier~fore, have the right tQ order any amounts that- may ,be 
needed ,by the State· or delivery at any given point and the bidder 

.· ·agrees to furnil!!h the inaterial at tp.e point _requir.e,d ~t 'th~ bid price 
- regardless of the ,qua tity that may be shown: in the bid· form." There 
: are . some ad,vantages- o . the1 "open . end" type of -coµtract. · The better 
practi~e, howevei-, is O limit the amount, of excess _materials that ca11 ' 
be purc~ased. ,The' anger I 'of' the "open ' ~nd'' con;tract is that the .· 

· ,successful 1bidder may Ii.ave prior knowledge· of th~ possibility of large 
. ' ' ' \ ' 

excess orders and q o:te ~ccordingly, or that exce!3s orders will·. be· 
resorted to instead o advertising for bids . from other sources: It is 

' recommended t~at ' al 'contracts for the pur~hase I or' materials itncl 
supplies, . contain; a . rovision limiting tµe · amount' of exc.~s·s ord~rs 
that may be, mad.e t ereunder to 20% or 25:% of the quant'i_ty, esti- . 
.mated in · the . bid for . 'The advisability' 'of s~tting similar l~wer 
limit for . the, mi.mm m · amount of material that may be ordered, · , 

· · should · be considered. , It is felt that. a limiting provision of' the type 
. · recommended , will. en ourage closer hiliding and make. · for more · care-· 

ful· calculation ,9y 'De . rtme;in~ offi~ials ·:of material reqwrements.39 . 

·. Purchases irivol'\Ti~g more than: $1,0()0 must ~e duly advertised.· ';rhe 
State House_ ,Commiss on has the pow;er,, however, to grant a waiver of1 

I I \ I ' . ' " 
( ' . . 

. ·ss See pp,. 447 a_nd 4~;_ · 
au See pp. 268 and 269 . 
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this important requirement "in case of a public.exigency* * *." . Its de-
termination of the.existence of an emergency may not be questioned. An 

,_ , , •. . . ·. .- • . , .: I , 

outstanding example of the manner in whi~h this power of .wa~ver can 
be used was the waiver granted bi t~e Commission to the Highway De- · 
partment in March 1938, allowing it to purchase materials for W. P. A. 
projects without 'advertising.' The reason given in requesting the waiver 
wa~ the emergent need £or putting the W. P. 1\- program into motion. 
The waiver contin.ued in full force and effect until it was discovered in 
the course of this study and rescinded at the request of the Governor in 
Augu~t 1941. · During the more tha~ three-year life of this "emergency" 

. waive:r: qver $10,700,000 was appropriated to the Highway Department . 
· for w. P. A. purposes. No es~imate can be ventured as t<:,> the 'money ·· 
that might have been saved had W. P. A. materials. been bought in the · 
regularway'a:fter May 1938. . . . . 

· · 'l;here is need for a stricter control of the power to waive .the ad-
, ver'tising provision of the law.' This ,power ought to be lodged in 'the 
Commissioner of· Ei:Iiance and eventually, after the State Government; 
has been' reorganized, in the proposed Commis~ioner of. Fiscal Control 

' or other head of the central State fiscal agency, , · 

· A proposal has been made that it would be desirable for the Highway 
Department to make its own, purchases' of. higb,way materials independ" 

• , . . . I .. ·. 

ently of .the regular State purchasing system because of the character, 
of the work performed.by the Department .. ·The suggestion fs not new. 
jf followed, it would re~ult in a dangerous departure from the adopt~d . 
policy of centralized State purchasing. It will not be long before other 
Departments will b.e · arguing for a· similar exeinption from the operation 
of the centralized purchasing system. · An examination of this proposal 

·. demonstrates that there is no real need for letth:\g the Highway Depart-. 
ment make its own purcha13es of road . materials. All the advantages 
claime_d for that ari;angement can:. bel obtained by 3:ssigning all high.way· 
purchases to a qualified purchase supervisor under the di;rect,ion of the 
State Purchase qommissioner. Instead of allowing anyfurthei; deviations 
from the established State purchasing' system, it is the recommendation 

' I of this, report that all purchases' made for' the Highway I)epartment, . 
except for those. of a strictly emergency.natm:e,··should be made'by and· 
·be subject to the absolute control, of the State Purchase Commissioner. 
This incl\1.des purchase of materials, to be \'put in,place." A fully 'quali-

, " . ' . ' . ' 

/ 
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:fled: and competent pu chase s~pervisor should be a~pointed to the Pur-
chas~ng Department, ii ho would specialize in the -procurement of high~ 
way, items. 40 , , .· . . · , ,- · 

. · E. Stores. 41 

The Supervisor o · Purchase and Stores is in charge of the depart-
mental stor,es located at Fernwood. · rhere are over '18,000 items in 
stock valued at more than $250,000. · The Supervisor of Purchase and · 
\Stores maintains a- p rpetual inventory of the materials ftnd supplies 
stocked in the Fern . ood storerooms. _ The Bureau · of Auditing and _ . 
Acqounting makes a. omplete physical inventory annually and other 
inventories from time, to time. The Supervisor is also responsible for . 

. the stock room in" the State House Annex basement where stationery 

~nd other _.·su.~p_h_· es. ar!.l•·· kep·.··t fo. r the enti.~e, De·p·· a.·rt. nie·n .. t. Each Divi.s1on. __ , . 1s charged with the, s pphes drawn for its us~. • , , · · 
• \ • " ' , I ' 

' The' departmenta stores are well managed by ~he Supervisor of ' 
Purchase and Stores., The system used provides a .constant and ac-. 
curate check of purchases for and withdrawals from the storeroom, and. 
also r. esul. ~s in .a pro~ .. er_.distribu. tion of· c.har_g __ es to•· the. u. sing Divi~ion. · 
for materials and su~_phes taken from the st.oreroom. The Electrical 
Division maintain_s itt own. storeroom at Fern\vood, and the Equip-
~ent ~ivision,its stoes at the ~ewark garage and other garages. It 
1s recommended that the Supervisor of Purchase and Stores mamage, 

'and control all depa tmental stores including those of the. Electrical 
and _ Equipment Divis' ons. This will centralize stores and inventory 
control, and result in• an even, more ,efficient system than now exis!s. 

F. Mail Room and ,, _Ince Boys.42 

The Supervisor o · Purchase and Stores is in charge of the High-
way Department mail roorri located in the basement of the State House 
Annex. The Supervi or. handes. the purchase of stamps and keeps the 

· master stock in his po session. No· accurate check is kept on the stamps 
used. Only a small art of the time of the six office boys is -devoted 

. ,40 See pp. 271 and 272. 
41 See p,p. 273 to 276, an p. 555. 
42 See' p. 277. 
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to the mail roo_m, their main duty being to act as intra-office mes-
sengers; There 'is a central ,· postoffice in the State Capitol building 

, , . . I , . 
which serves the.various State agencies located. in the State House and 
Annex; The mail room maintained by the Highway Department should 
be abolished .and the departmental mail han9-led through the ~tate 
House postoffice. It is also recommended that a check .be )llade to: de- · 

· termine whether the .number of office bo;r,s no~ einp~oyed is warranted. 

· G. . Mimeograph and Printing Room. 

The Supervisor of Purchases and Stores 'is also, in charge of the 
mimeograph and printing ;room of the Department. There is a serious 
lack of space in this room, and more adequate quarters should be pro-
vided in view, of t~e amount and qU:ality of the work performed. 

' H. 1 Central File~.43 

. Many of the files and records of, th~ Highway Department ·are 1 

stored in an entirely unsatisfactory mariner. Two outstanding 
·'exam pies are the, records of the Auditing· and Accounting , Bureau. 

which have overflowed into the corridors. outside the Bureau offices on 
the second floor of the , State House Annex, and ext~emely valuable 
files relating to real estate acquisitions that are kept in the Annex 
basement. . The situation respecting the latter is especially serious, 
because they are in danger of loss, ,damage or, destructi(m. When 
these files were transferred to their present loGation; the job was done 
in su,ch a ,manner that it .sometimes take~ days before a file can be' 

. found. '· Steps should be taken at once to secure adequate and safe 
quarters for the Department's files ai1d records. 

A~though .~ost Department retiords eventually find their, W3iy to , ·· 
the central files, it should be required that all plans, records and cor-
respon,dence be .sent pl'omptly to the. central file room, except for such 
plans ~nd records as are absolutely essential to the current work of a 
particU:lar, Bureau or Di~ision. · : 

'\ ' ' . ' 

There has been some 'discussion in ;the past of establishing a com-
prehensive central fil~ system. Nothing was done aboµt the matter- · 
probab)y because of the lack of space. If prqper facilities were pro-

4s See pp, 278 and 279, 
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vided, it would be po sible to bring together in one place all 'the 1files 
' ' I i, , . . • 

· of the. Department, other than. such active files' as happen to be in 
use in the several Di~isions~ These files could. be arranged by Divi-
sions and Bmeaus. They would be properly edited, indexed anti., 

. where deemed ad visa le, 'bound. . ru' the case of ·any• Dtvisions . or, · 
. , Bureau h~dling pla s, its. plan files could ·be placed ne.xt to, it~. gen-

eral files. Properly· anaged, this centralized system of departmental 
files and records wou d tesult in a very efficient and usefµl arrange-

. ment. A certain am unt 'of duplication of plans and records could · · 
probably be eliminate • , · - ' . , 

There is need for a practic~l consolidation of many of th~ plans 
and re.cords now fou d ,in the centr11l file 'room and in the various 
offices · of the Highw~ Pepartment; This will result, in · a saving of 
space as weli .as in b inging together under one cover such items as· 
properly and logicaH ·belong with each other. · Attention is par- · 
ticularly called 'to t~e possibility of corisolidatin'g · the real'. estate . . . 'ii i , , ·' 

files, so as to include. for every section of each .ro'ute1 the ifiles of 
the Real Estate Divis· on, Supervisor ot 'l;itles, Title Officer, and ;Legal 
Division. This proje ,t was once started, but· was discontinued upoli 

. the order of the Hig way Engineer . 

. I. Publicity and Pub ic Relations. 44 

There is. ,a clear lack of proper ' public reporting ~f the work 
of the Highway Depa tment. This. deficiency is, o,f long standing and 

' is, in contrast to the ubHc relations programs carried on by ·progres-
sive highway organiz tions in ' other States. Serious ·. consi'.deration 
never seems .to:have .· een 'given to the need of fostering a real public 

. urid~rstanding of. the Dep11rt:ment's. problems and activities through a ·· 
sound an:d ·sustain.ed rogram of. publi~ relations. 

' The present pU: lie rel.ations program of the 'Department is 
limited. to newspaper releases,.· road conditfon . reports, the distribution , 
of road maps, and th(t rather circumscribed ,activities of the Engineer 
of Special Design. · · · 
--· ---

44 See pp: 280 to 283.for a criticism::o£Jhe present pul;>li,city and public relati~ns program · 
of the · Department, suggesti ns for its improvement, and the value of .such a program in 
highway' work; and pp, 283 nd 284 for fur.ther aspects of the work of the proposed· Public 
Relations Bureau. " . 

-' r' 
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. The State highway organization issued a printed annual report 
from 1894 to 1922. ' In 1923 the present . type of annual . report made 
:its first appearance. It can make no claim, to completeness, clarity . 
or interesting content: It does not include every Division or · Bureau: .. 
report; one or more, reports are missing in each volume. . The Righ~ 
way. Commission never .made a report, no'r has, there been any by 

. the Highway Commissioner sin_ce 1935 .. In. some years not even .the 
Hig~way Engineer made a report; w:hen he did, .,it was often sketchy. 

, ' ' ' ' ' 

There is 1!-q evidence wh'atsoever of any attempt to edit .the .re-
ports submitted for, inclusion in the annual volume. . They lack fpro-
portion, each Division a;,nd Bure~u head :writing as much oi' as little 
as he pl~ases'. 1.No effort has been :qiade to achieve a pr()per Internal,: 
arrangement of tµe annual report. Clarity and interest are entirely 
lacking. ' , ' 

The explanation {or this lies7 .in the. fact that the report has 
never. been. intended for .public consumption. it is addressed to the 
h~ad of the Department. Only ten copies are prepared; An examina-
tion ·of the printed reports of over forty States reveals. few 1:nstances 
oLthe highway reporting as bad .. as_ New· Jersey's. The bound volume ' 
prep:ared by the· State Highway Department is a ·prime exhibit of 
bulky, undigested and uninteresting reading matter. ' · 

,The plan of reorganization proposed for . the Department con~m- · 
plates the . setting up , of a Public :Relations Bureau under }he ~hie( 
adminjstratlon officer. Its first . d1'ty should be th~ development and 

1 preparation of a printed annual report covering the work, finances 
and problems of the ,Department in .a cle3:J:', llnderstandable and inter-
esting manner. All Division and Bm;eau 1:ieads, as wen as the chtef 
rankiug Department officials, would, be obliged to contribute to. the 
annual p~inted report. The head of. the Public Relations, Bureau 
would be responsible for the proper editing, pllblication and distribu-
tion of · the report. , . . 

.The Bur~au woul«;l also prepare and -publish reportEl dealing .with 
special features -of the highway program which shoul,d be 6f ilitewst not 
only to those in the highway_ field but also to the public at latge. It is 
rec.ommended that the Public Relations Bureau undertake to issue such 
speciiJ publications from ti~e to time. 
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The Department hould. strive constantly, through newspaper· .re-
·Ieases, motion pictur s, exhibits, lectures, radio talks, and other ap-
propriate means to gi e the public a clear picture of its work and the 
problems involved· in building up and maintaining a .State higl).way 
system. At prese11t t e public has no real conception of the wo~k of 
the Highway Depart · ent; the · Legislature is scarcely better 'informed. 
Good reporting will . ~irig its own rewards. It will make for better 
und,erstanding and dis ipate any suspicio~ now existing in the mind of 
th,e public regarding ·· he Department. · · 

and . Real Estate Divisions 

· A. Land and Legal ureau. 

There; is a very c. ose relation between the work of the Legal Di-
vision and tha~ of th Real Estate Division. Most of the time. of the 
personnel of the form r Pivision is taken up with title. searching and · 

, reading, real estate s ttlements, condemnation cases and specific per-
formance suits. The . esirability of combining the work andpers~nnel 
of ~hese· ·two Division has been· recognized in the past; and attempt~ 
made to effect a cons lidation. These failed because ·the officials in-

.• volved could not agre · upon the method of consolid13,tion or because 
the friction existing mong theni mad~ impossible a fair trial of any 

· such arrangement. · 

Where two fun.ct· ons are· so closely interrelated, personal consid-
ierations should not ·be allowed to' stand in the way qf a teorgan~zation 
proposed in the inter :s~s of economy · and efficiency; · It has therefore 
been recommended th t a Land and Legal Bureau be established under 
the principal :;tdminis l'.ation officer of the Department, which would 
take over the duties o the .Real Estate Division and Legal Division,. as 
well as the work of th Special Engineer now reportin,g :to the Highway 
Engineer and the dis osal of ,excess real estate. 415 · 

I ' 

B. Real Estate Acqu sitions. 

The Real Estate .Division, is headed by the. Senior Right-of-Way, 
Agent. If must _ be p inted out, however, that unlike other Division 

, ; ' > 

.is See pp. 285 and_,286. 



heads he .does not have the degree. of indepe1tden.<;e and executive dis-
cretion that should go with a responsible position. The Senior Right-· 
of-Way Agent is, in effect, the 'assistant to the Highway Engineer in 
right-of-way ,work, and the latter makes many of the decisions which 

·. :should normally .be made by a Division chi~f. 

A permanent file is kept of all i~p~rtant pa~ers r:elatihg to each 
· . piece of property acquired. These files are not adequately protected 

so that the possibility of alteri~g or :re~oving records is always 'pres- 1 

ent; Jn fact, the. Governor's Highway Department Examiner demon-
strated th~t advantage had been t11ken of this situation. \. 

A survey of all · rigb,t-of-way transactions involving over $2,000 
... consummated during the ,administration of the· Highway Commissioner · 
· revealed that owners represented by members of the Legislature, former 
·· legislators, or attorneys identified w:ith politics, and contractors or per- . 

sons having other business relations· with 'the State Highway Depart- . 
. ment, obtained a pdcE:i substantially .in excess of the Department's ap-, 

praisaL Owners who were not 'represented, or, who were represented 
by attorneys or a:gents without known.· political connections, obtained • 
a price reasonably in line ,vith the average and departmental appraisals. 
As a _result of public hearing held on the subject, the Governor's ;High-
way Examiner was led to conclude t,hat a system exists in the Depart-
ment "which· not only permits, but encourages and openly invites the 
improper exercise· of ,outside in.fluence on the negotiation of prices, fa-
. cilitates abuse a!lld disloyalty, and seem:s almost •to have been devised 
for the very purpose of m~.king such improper 'influencing possible and 
relatively safe from casual detection."\ . 

Under. the practice f,ollowed by the Department in recent yea;s, · 
two outside appraiser~ are used where the amount involved is over $500. 
A list of "approved'' appraisers is maintained: Many of them were 
dec;;lared to be incompetent in the .co,i.1rse of._ the hearings. Moreover, 
the very appointmei:i:(of many of them,. so~e admittedly competent, was 
the result of political influence. The Commissioner allowed tb,e choice 
of realtors for inclusion in the approved list of outside appraiseri, to 
be exercised by, the legislators and political leaders in the cou'nties · 
where ·the appraisers would operate, In many c~ses the ·Department . 
negotiated with the' very inen who were responsibfe for the appointment 
of. these realtors, for. the purchase of property appraised by them .. 

r 
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'·' ' Under the sys~ni. w ich has'been in effe~t since :the Highwar Coin, 
· , 'rnissioner took ·office. ih 935, a "che~l,{'; ap'praisal is obtained wheµever 

-there is a wide varia;nc _, betweenthe Department's _o~n ~pprajsji,l and. 
· the outsid~ appraisals, o when the owner ~f the property or hi~, ·repre- _ 
· sentative dem~nds ·a pri , in ex~ess df existing appraisals.. This. system 
,has, re1:1ulted-, in a varie y of lahq.ses. _When it was -decided. to pay a· 
Politicaily~~epresented o e~ a_ pri~e in exGess of :exist:i:rig 'appraisals, 
the practice was :to obt in a ''check" appraisal from an outside. i:i,~ 

; praiser amenaple to srig estfon/froni th:e prop.er soul'.ce. These "check'.' 
. appraisals were relied u , on to justify, the payment of price already 

agreed upon .. A "check' appraisal was ofteri obtained a'fter the actual 
preparation a;nd executi n. of the ~greement of sale. - Appraisals such , 
as these ar-e' entirely la king' fn objectivity and'·are: a device for ''cov-

. ering up'' agree~ents al eady · arrived at. . · · 
- ,, l ' . , 

. This systeni -of ''ch 0 k'' apprai~als not .only invit~s rfr1:1,~d but, ,be-
cau~e of the high price hat the .State is obliged to pay'; results in the . 
setting up· of a ·new an unjustified standard of v~hte for subsequent - .. 

1 acquisiti01;is in the· neig Qorhood. These "~heck" appTitisals -·also etil-' 
barrass the Department ·.,' condemnation proceedings }nvolving'land in 
the neighborh~od pf the arcels ijcquired unde~ _the a:ppraisals; . 

Not 'only we.re appr· isals politically° infi:uenced f~om 'their very i:i;i-, 
ception: but,- 'as the' pub ·c 'hearings. showed, they -were often' falsifie,d 

' , after having been made. This f~ls~fication', took several forms : , (a) the 
,, outright, alteration of a appraisal by erasing and changing figures; 
·' (b) adding an item.to a appraisal without the appraiser's knowledge; 

. (c) in~rlmsing 'the ·amo nf de,signated .·by. the appr~isef, ~ithout hls · 
' , ~ow ledge ~r .·consent; a d ',. ( d~ •inserting in· the file an appraisal pur~ 

, porti;ng to have been iri e by an 'ii,:ppraiser -when in fact no apyraisal 
· ·was made by' 'that indivi _ual. '- _ 1 . · • ,- - . , _ · • , · · 

In some cases two 4i:~ erent appraisals of · the Salll-e prope~py 
1Vere made by the ,same lltside aP,praiser, on the _'same date. This al- ... 
lowed' 'the Department · 1 select either _~ne,, depending upori whethel" 

. or 'p:ot ·. a politiciap_ , rep esented· . the owner. 

' .' , I T~i~ system h~s 'had a devastating 0 effect on, t!i_e mor~e of the Beal 
. Estate Division personn: 1. , As tlie official'. actually responsible for the , · . · 
operations 'of: t1ie Real ~state' Diyisfon,_ the· Highway Engineer . mu~t '' ' 

,I , 
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... take ful~ respons;i.bility for,• the practices outlined abo,,e. . Re had- per-
sonal knowledge ofmany Of t~e,c~ses··dealt with in the public hearing~, . 
. a;i_d actually . parti.cipated iii .. sowe of them by' b;ringing about settl~ · 
~ents at the top price established by a '."~heck'' appraisal which he had 
recommendeµ. He, also ·plajted an impo;tant' part- in having c~rtain 

.. ;:ippraisers'· placed' on the approved list of the·, Departme~t. . . . 
' Alth~~gh ther~ -w~s n~ eviden,ce that the Highway Commissioner · 

had dire~t pel'sonal kn9wiedge .of . the irregularitie; whi(}h have been 
· · mentioned, Jie was ·responsible, for· maintaining a sys~em which' per-
. mitted, encouraged and openly invited ~'the llllj>roper ex~rcise of out- · 
. side 'inflq.ence on th~ negotiation of. prices/' and 'which facilitated 
abuse · and disloyalty; He sanctiqned and approved the 'system, ,and. 
knew, . or should have -known, that _real 'estate- Iiegot:i,:at;ioris we~e sus-
ceptible of .i,nflu~Iic~ oy ,iegislators other :politicians.. If he did ... 

. :i;wt know that· ~ppra:isals had . bien ' falsified,· it is.· · becaus~ . he left: 
' th.es~ arrangements, tC>_ 'the ~:l.glr~vay . Engineer; In. short, : he sur-

reiJ.dered his discreti<?n and authority to that official: ., . 
' ' J , 

, ·, Ther~ can be only· one .conclusion 1in the light of this '-r~cord. ' The 
entire appraisal procedure followed •PY the Highway Department· is· i1~ · 
need of ra~cal,revi~ion .. The present U:st. of outside appraisers ·should ., 
be discarded, and the ··existing ·wstem of outside· appraisers abQl~shed 

·entirely:46 . · • · ' · · · · 

In, a · large majority · of cases, . all of the:, purposes.· of! an apprais~l ,i. 
are fully accomplished by appraisals . mad,e by" the Department's own 
Right0of-Way i\.gents., These departmental appraisals .would in ~II 

. cases servi as the solid foundation. -for 1!: realistic . study of. the ~air ' 

. price that should_ be , p~id an owner.. . . . . . . . 

- Department appraisers should be permitt~d at all times to -con-
. sult d~partmenful . co:qstruption , engineers ( arn;l_ othe.r . Department 
'specialists in cases calling for 'specialized ~(JWledge.,\ :' In- a¥y ,case ill 
which the negotiatot' -and the head, I of the proposed ':Land an(l liegal 
'Bureau ,believe that. it may be advisable to settle1 at a price in exces~ · 
of the . Department . app~aisal, the. latter should _,be .. given the'· discre~ 

. 4~ See pp. 3i.O to: 319 ,for a det~iled discussion _and -_~ritidsm !)f_ th~ apprnisal system of i 
the Department.' .. · . . , · . ·. · , · , · 

, \" • • • /' I < /\ • 
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tion of consulting. an utside ,expert.- This - rrian , sh~uld b~' an.-- Qut- , 
standing, fully qualifie · and reliable realtor or property, ·analy~t of -
the vicinity in which the property-to be acqµired is located: He would 

· be appointed by the Co missioner at th~ tim~ · he approved plans for 
___ the · section -of · the rou e , in question and a.,uth?rized ~e~otia~ion,s: 

The appointment ,would be·. upon the_ re~ommendation of the. head of 
the Land and Legal Bu eau, 'and would ,be made only '.after the Com-
·missioner_ had 'tb.oroJighl checked, the qualifications an(f reliability of· -
the proposed consultant. -'Compensation would' pe on ii per diem· l)asis. -

" . ' / 

. On prcipe~ies wher . the . _estimated cost will exceed $1,000, the 
consultant would be uested to prepare: a, d~finite appraisal w4en; 

' in the j,µdgi:nent of- the ead of. the LRnd and Legal Bureau, such an. 
-· ' ' appraisal is necessary r adris~ble. , The appraisal would. be: n;tade 

·_ only '.on ·order of the J;l reau chief, 'at _ a rate of compensation, fixed 
. --.. by the Com:missioner. ' · , · · · · 

The Highway Com ssioner would, on, recommenda,tion of . the 
_Land·· and Legal B_urea chief, , designate · a qualified and .. trustworthy 
appraiser familiar with •. values in. the locality~· from ,whom an 'adil:i- · 
t.iop.al appraisal :would e secured: : This would be done <>n1y: in those 

. - . cases where, the deter:m nation ~f valu~s is quite involved and con-
troversiaL ,Any additio al outside appraisals -beyond these two would 
be . se~med only: in, exce ti op.al -cases, and upqn special authority 'frorn 
the Highway Commissio er in e.ach case.-· - , 

' ,· ' • r' '' 

· Departmental · Right of~Way Agents· and N egotiat~rs would il:i' all 
cases'1make complete stu ies of i:i,11 properties as assigned or directed by ' 
the head of the Land a d Legal -.Bureau. · Their appraisals would. be 1 -

·. made absolutely ind~pen ently ~nd irrespective oi whethe~·or not other 
appraisals w:ere secured. - r' 

All appraisa1s shoul b~ made on' standard forms-dr~wn up to re-· 
.fleet the experiehc~ of t e Department in its -years of r.eal estate ~-
quisition work, .as ,. well as · the best 1 exp~rience in the field.' :They 
should con,taih a compl te and clear statement of all facto~s reiied 1 

upon in determining the value, of the land_ to. be taken and the damage . 
to _th~ remainder, 3:µd sh u:l~, ,wherever it is deemed necessary; indicate 

. those factors· not~-consid red; as· having any prope;r bearing·, on th,e apa 
praisal but which migh possd:bly, be put forward by the- o~er as a 

• • ' < J t , .,. : 
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reason. for obtaining a higher .price. 
the appraiser himself, and bear · the 
'was made; · 

All forms should M. signed by 
actual date· when the appraisal 

In· the event of condem~ation proceedi:i'i.gs, the chief of .the Land 
and Legal Bure1:1,u would designate the Right-of-Way Agent, Negotiator 
or other member of his. staff to testify in the case and assist counsel. 
He would likewise designate one or both of. the appraisers who had 
pr'eviously appraised the property. Such special witnesses and· ap-
praisers as might be required at · the condemnation heari~g or trial, 
would .be see1ireq by him, bl.J.t · only upon • special authority, and ap-
proval of the Highway Commissioner in each\ case. The Commissioner , . 
)XOuld :fix the fee to' b.e allowed such witnesses. 

! ,. • 

Insofar as possible, appraisals· of industrial property and property 
· having a special character. (e. g., quarries, nurseries, etc.), should be 
made by Departmental engineers1 or; specialists in other State depart-
ments. and agencies. Where this cam:iot be done, such 'appraisals should 
be secured from qualified experts by an appraisal order signed by the 
Land and Legal Bureau chief and ·approved by the Highway ,Commis-
sioner in each case. 

This plan of appraisal procedure, like everything else connec.ted 
with the work of real estate a·cquisitions, depends on the integrity, 
ability and efficiency of the head Qf the Land and Legat Bureau, and 
on the cooperation he receives from the Commissioner. Since the ap-

. praisals made by the Department's own mell: lie at the very heart of 
the recommendations that have been made, the. head · of the Bureau · 

. sho~ld, in every ,case where the price to be ,paid the owner exceeds these 
appraisals by a 'relatively substantial margin., state in. writing to the 
Commissioner all the facts relied upon to justify the payment. This 
statement, signed by the .Bureau chief an:d supported by a complete 
report of the Right-of-Way Agent -or person who negbtiated the agree~ 
ment, .shall accompany the agreement when it is sent to the Highway 
Commissioner for his approval and signature. The Cori:tmissioner·would 
then ·have before him all the · appraisals anq.. other information per-
taining to the case. · ·· · 

All :files rel~ting to real estate acqui~itions should be kept under 
strict centr.al control and supervisio_n to eliminate the possibility of 



{' 
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loss; destruction or a~te ation: The ~xisting ,dfsor'det an:d unsafe loca- ·. 
· tion, of' th-e, title nles, a d; t_he apparent. ease with which p~pers in the 
appraisal :fiie~ can be · _ 1tered, added. or removed,· points to the ·.need,·· 
of imµiecliate remedial ction .. _Steps·,should· be t~keh at once to insure 
the s~ety and integrity ,o( ~he real estate :files.47, 

1 
· - · 

c. Condemnation Pro · edi~gs. 
r , • ' 

'1he ;vplu:m_e· 'of co demnation. proceedings-_1and other legal. ~ork 
arising out of the acqu. sition of real estate for . highway purposes , has 

.. ·' . . . , . . . ' I 
decreased steadily, since :J;:931. · · With the marked decrease in the work 
of · the Legal Division, - and . an available staff. of 's~ couns~l, there 

·. seems little reason why 'the number. of condemnatio~s pending should · 
have been allowed to,'. creafi!e 0 during ~he p~.st five years. ,A certain 
carry-over pf· cases :into ,the next year is inevitable, hut diligence on 
the: part 'of 'the legal st ff should ,have· kept the back-log 'of condem,na-· 
-tion proceedings ,at an even level, or actually reduced , it. It would · ·· 
also appea,,r t4at ten' y ars . :i1s Jl, sufficient time-: in , which to have . dis- . 
posed, of_.a. single case authorized for. co:r;i.d,emnation in 1932., This_ 
case has 'tiec(up;$40Q;o O earmarked for its :acqui~ition. ·. -

Dispositi9h should also' be made as , promptly as po~s1ble of the 
open · ~ases that _ have n. ver, been _ acted ·o;i;t.: , -'l,heiT, ·numb~r ·· is out of 
proportion to wliat ,it'.s ould. be._"s 1 · · 

. '' Excessive coridem tion' a~ards have 'been one ,of the main rea-
sons for- the lµg!J. c~st of right-of-way acquisitions in the ,past. . D~spite -
criticism ' of the 'conde . ation .system PY . Department officj.als, . and 

. , the publfo• notoriety Qf he awards made i~ certain outstanding cases-, 
. the Legislature has ':nev r taken ,action to corr~ct the ·situationi The 

~oot of the 'evil lies ,in, th~ ·fact that µnder ~he 1~27' act establishing 
a State Highway Syste , the Department is obliged to proceed in· 
condemnation , under th O~ndemnation,, Act of. 1900. This statute, 

,. . which may have been s tabl_e at the tu~n of the centu,ry, is outmoded; 
uri.scienti:fic and. entirely inadeq"Q._ate for -present-d-ay ·ne_eds. Its defects; ., 

.,a:re so 1patep.t that the ailure 'of the Legislature to er~.act a, suitable ,, 
. law in· .-its stead is inco prehensibl~'. I Just how much. this legislative 

I .' ] 

' t7 'These•,r~commendatfons a pear on pp'. 319Jo 322 .. 
,.· .· ' , ) • • ! 

48 See p.' 310. 
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inertia has cost. the· State · is a matt(µ- of · conjec~u~~, b.ut those ~wh'o · 
·have studied (the problem: estimate that the amount is ina,ny himdreds 
of thousands of dollars,· ahd" some have e_ven -~entured to. place. the·. 
:figure at a few, millions. 49 · " 

Rather· than _attempt tq correct' the 1900 Condemnation· Act 'by 
, , , I ,. , • • • \ , -

amendmen~a procedure 'wJ:i.ich ,would in the end involve a complete .. 
recasting of that law~it is preferable that· an entirely new C~ndenma-

. tion .A~t.be sponsored by ·the Highway D~partnient in the nex~,ses-· 
siQn of the Legislature and_ every 'effort made to effect its ,passage.50 .• 

• ·, ' , • , \. ' ' I ' ' ' • \ I, _,, •• ' ' 

It is , therefore recommended . that the new condemnation act . 
provide for a single· State Condemnation Commission 'of three mem-
bers having full q~~i-judicial pow~rs, whicb, · :wm handle an con-· 
. demnatiori of. p·roperty by ·state . agencies. :The: members will be ap-
pointed on' a non-partisan and' non-geographical basis by;. the Gover-
nor for terms of six years, so. arranged 'that no. niore than one 
-racancy will occur every · t'Yo · years; · Compensation ·shall , be· on' a:n' 
adequa~e and ·annual basis. · The Governor shall have the power ,to. 
remove. any member for cause," after hearing, 'either. on his own motion · 

· or on petition of' any· State agency. , It ~is suggested that ~he personri<'ll 
·or the Com:missi~n consist of a licensed engineer~ a counsellor~at-law, -
ano,, a person with a wide experience in land economics.' The . State · 
Condemnation Commission will have its re~ords .. and office, at. Trenton. -· 

• ' ' • • ¥ ,•• ' ' 

·. _ The Commission shall m~ke a,v:ards for_ an property ~ken or_ dain- -
aged 'by the, State in exercisi:µg .. its 'pqwer ~f eminent domain. It shall _ 
hold puplic' hearings in the county where the property is iocated, and , · 
have the power· to administer oaths · to witniesses, and to compel the· 
attendance of witnesses -a:nd the production of papers,. documents and .. 

\. 

'. 1 . records· by subpoena. · It shall make; an9- pr~serye a record of the evi-
. dence presented and, of its .awl!,rd. The agreement of two members 
shall pe required for a .decjsion; The Commission shall nave the _right' 
to. view the : property and' request ~ither J>arty to . present additional 
evidence. , To, conserve the time spent · in hearings, the State ;and· the 

1 . oW¥er shall be' required to present briefs prior to th,e date o( hear~ng, . 

. 49 S_ee ip. 323 and_ 324 for a s~mmary. of th1s statute, and pp. 325 to 329 for a discus'sio~ 
· of its many cleficiencies. · · · · · 

,'. , ·' ' ;,.. . , . . : I 
, , 50 See pp. 32? to ·332. for other proposals that have· been made for correcting, the con~ 
demnatiqn law. · , · .. 'j ',• . . ,, · ' · 

I, • 
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,setting forth their respe tive claims and,supporting data. All par<;;els in 
the same locality 'and n the same route shall be dealt with in one 
hearing. · Appeals from. the awards of the Commission shall_ be to the 
Supreme Court, and th t court shall review all questions of law and 

'fact. 
. - . . 

AH voluntary settl ments, together with the evidence upon which 
the State's offlers are. b sed, shall· be submitted to the Commission be-
fore becoming effective. 

The various provis ons that. should be included in the new- con° 
demnation act are sumbarized on pages 333 to 336. The most im-
portant featu~e of this !legislation relates to the factors that shall be 
considered in awarding , 'f~ir and just compensation" for the lands and 
interests acquired (pp. 34 and 335). . 

D. Ril!,~t-of-Way Engifeering and Mapping. 

. A study . of the srggestion that right-of-way engineering and 
mapping work, now carried on· by the Survey and Plans· Bureau of 
the Construction Divis'on, be transferred back to, the Real Estate / 
Division whose. r~esponsi ility it. once was, leads to the· conclusion that' 
soine of these functions should be . integrated with the proposed Land_ 
and Legal Bureau. 

Since :right-of\vay . surveys are so very· closely related to the 
preparation of construe ion plans, they should remainjin the -Survey 
and Plans Bureau,' whi h will be. 3. pnit o(the Construction Bureau 
'un~er the proposed reo ganization. ' 'Tlie preparation/ •Of origin~l real 
·estate maps for negoti :tion and, condemnation purposes should•· also 
be a responsibility of t e Survey and Pla~s Bureau. Field and en-
gineering investigations relating to right-of-way acquisition and to 
complaints involving ri ht-of-way . matters should! also be, continued 
in that. Bureau, cooper ting with the Land and Legal Bureau. \. 

- ' . . . '· 

The • work of the nd. and ·Legal Bureau will,. for the most part., 
be concerned with p:i;op rty and pi'operty rights, and all things relat-
ing thereto. The Burea can and· should, therefore, carry . out certain 

· duties leading up to the making of the ~urveys and plans in the Con~' 
struct,ion Bureau. It s ould be responsible for all preliminary inves-
tigations and reports. of owner_ships and values, maldng such informa- _ 
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tion available to the Construction B1,1reau for the pr~pa17ation of plans 
and the determination· of the most. economical location of the route. · 
These' investigat(ons win serve . as a b;sis for the Land' and Legal 
Bureau's . own , preliminary appraisals a,nd estimates, final appraisals 
and c6ndemnation ·testiµiony. The Bureau will also coordinate .its op~ 
erations with .the Construction Bu'reau'in th.e location of property lines 
and, the investigation of existing road wi(lths. and road .records. The 
head of the Land and Legal Bureau will collaborate with the survey 
and plan engineers in determin1ng the ·most ec~nomicil ·alternate loca~ 
tioils of highways, and wi.th the construction engineers during. con-<· 
struction :work il)-SOfaij' as adjacerit. properties may be affected or . 
damaged. · 

The Land and ·Legal Bureau will further cooperate. with the Con-
struction B;ureau in c@mpleting and checking the ge11-eral property key-
maps, general, entire tract maps and individual property tnaps. It. , 

· will secure such maps and dafa. as may he required preliminary to 
and in the making of appraisals and 'the conduct of negotiations1 ·and· 
in coridem11atfon proceedings. · It will· prepare. the descriptions, agree-
ments and other documents used in or incident to its negotiations for 
the· acquisition 9i property; · 1 · 

Old • road records and· maps' are. now handled by the Su,rv~y ,, a~d 
Plans Bureau. Essentially this work involves a search of the records 
in the county court 'houses throughout the State. · . The title searchers 

. of the Title Bureau work in these record offices and are in a position' 
to help in completing the old road records and maps project. Since 
the Title Bweau will beco~e part of the Larn;l and Legal Bureau 
under the proposed reorganization, this Bureau should take over the 

, project and bring it to a Pl'.ompt conclusion. , 
. I . . . . • ' 

The project relating ,to the consolidation of the files of the .Real 
Estate Division, Title Bure3:u and the rest ,of :the Legal Division relat-
ing to each. route and section, once begun by the Special ,Engineer 

· and · discontiirned on orders of the Highway Engineer, · shou]d )e 
reestablished in the Land ·and Legal Bureau. Such a consolidation 
would. be of real. value to the Department.' When completed it would 
show the status of all right-ofo'v:ay and real estate. acquired,. owned or 

/ • \ , • , \ I 

soJd by th:e Highway Department. · : 
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E. ~Disposal· of Exce s Real Estate:. , . ' . - . . , ' 

.The Land and · al b!:l responsible for: the disp.os~l, 
of all excess parcels of land no longer required by the Department, 
as· well.as the sale a d removal 'of,.buildings on property acquired for 

· . highway purposes. 
\ . ' ' 

· .. Competitive.bids· for' the rewoval ·of buildings and· impro~ements· - , I . . . . ·. . . - . . 
. would. be secured and the award· made to the lowei::;t responsible bidder. · 
. · The Bureau, would a . raise all excess parcels of_ lanq as' weil 'as . build-
, . ings· that are to. be · 0ld. . After ~dvertising and the receipt of bids; 

the hea<:l o(the :U.ure u would recommend·that'the,award be, made by 
the Commissioner. to . he }o\vest respbnsible bidder. . .. 

F. · · 'Right-Di-W ~Y W dths. 5.1 

. The., Department wa~_ either o;erly .· cautious·· or short~s~ghted il! 
, its . right-of-way acqu sition policy whe~ build~ng some of. the 'main 
_ routes )n the 1920i;s; _Memb<;lrs of tlie engfoeerip.g staff had wamed 
. Of the need of, anti ipating future requirements and buying wider 

. . rights-of-way. . The i 'por:tanc_e of acquiring· sufficien(-widths WR\3 not 
;realized prolllptly en µgh. - The result, has. been that during :the past · . 

. ·de~ade the_ Dep~me t h1as· repeatedly ·had to go, back to: buy··up extra 
width· at greatly' inc ·eased- prices: The. w~rk of. widening. the· high-· 
ways and, in many ases, converting thein into -d~al highways . has 
J>roved .. costlyii(· Howe er, this. work and the pl~nning' of proposed .high-
ways on 'an. adequate right-of-way width, is. now being'iconducted on· 
a: SQientific basis thr~ gh the -use. o'f -traffic studies and . traffic counts .. 

,' • • r ' • 

: The right-of-way width to be acquired ~on, any primary road' 
should be established 01;1. a . sound; engjn,eering ii:nd highway planning 
•basis.' Some a11thorit es.have suggested the ·advisabiiity of buying up 
right~of-way. ~here f, tire wideriipg• is considered-' necessary,. although 
it is not planned fo ,proceed with the illlprovement at qn~e; Th_is 

· policy has its obviou limitations. It may he pur~ned where. the reaL 
estate market is fav rable and 'higher prices in the future are ·in--
dicated. : However,',. treme caution must be exercised. The State 

, • r . r. ·-· . __ 
· 51 See P/J( 339 and 340 . z: a criticism of the Department's. failure to acquire sufficiently 
wide rights-of-way over a d cade. ago, and p. 341. for tqe mileages of roads df certain widths 
on the State system; · : ; . 

J 
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must not tie up its funds for too long a time or the carrying charges 
on the investment will exceed the • anticipated savings: T;here is, • 
mor~over, the bothersome question of maintenance. 

, - G. Roadside Control.52 

The problem of rroadside control was recogn~zed in the Highway 
Department at an early date. Although many suggestions were made 
looking toward at least a partiai solution, very _ little was done' about 
'the niatte.r. The problem has 119w taken on challenging. proportions. 

, I ' 

There are methods. which might oe. used in New Jetsey to ·effect\ 
roadside control through: (1) the cooperation of municipalities ;under 

'the zoning power given them by statute; (2) cooperation by mu-
nicipa~ities and c01mties in controlling subdivisions adjoining main 
routes u,nder the provisions oi · the Municipal Plannfog and County 
Plannirig Acts, and ( 3) the laying. out · of park strips along main 
highways., The Department should make every· effort to obtain the, 
cooperation of these · governmental agencies in a . program of I roadside 
control. A canipaign of educatiort is indicated. •Properly conducted, 
much of the ~tility an_d· safety, as well as the beauty of · the main 
routes on both the State and county highway systems, can be pre-
served. 

· In rec~iit years, other States; seeking some effective method. of 
roadside control, have· developed· the idea of parkways and Vmited 
access highways. These are obviously the_ most desirable nieth,od oJ 
del:)Jirig with the problem of roadstde control. , The possibility of con-
i:,tructing such higlpvays shoutd be . given careful consideration in the . 
Department's planning< of future routes. ,Parkways are recommendecl 
in the _case of rural, areas and ~elati~ely sparsely settled territory. 
Although_ limited access highways in populated districts are expensive1 

their advantages will in many ·cases 'justify the ·cost.· 
The whole question of parkw:ays and limited access highways.· re- \ 

solves itself into a· problem in highway economics and good highway 
planning. It is recommended thatr appropriate legislation be enacted 

' . ' . 
/ \ - ' 

52 See pp. 342 to 343 for a discussion of the need of roadside contrc)!; pp. 343 to 344 for· 
previous proposals made in this connection; pp. 345 to 346 for a fuller treatment of the way._s 
in'which municipalities and counties can cooperate in roadside control; and pp,. 347 and 348 
and,J\ppendix D on the question of parkways and limited acc;ess highw,ays. 
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.Providip.g for, the 'acq 'sition and deve~opment of limited access. high-
. ways and parkways.' A draft 'of such ari act .,has al~ea.dy been pre~ 
. pared and i_s include in Appe:i;i:d:tx_ D'_,of this -report. . 

Con$truction Divi$ion . 

. • A. , Designatio_n of 

. T:ti,e' IJegisla:t;re as long followed the practice of 'designating the 
\, ' ' ,. I.. • ' ,,,. .' ' •.. . ' .1 

routes that are to be built on the .State Highway System. It has not . 
consulted, . thi Highw y. Department except in a limited : n:umlmr ·of· .. 
jni:;;tances. Whether a particular route was necessary · or , a~:visable. 
from the. poin;t of v· yv of sound highway· economics and p~anning, 
seemed to be. of. littl concern· to the. lawmakers. . Engineeri)lg . and 

' • , ' ' I 

. fina:,;i~ia:l 's_tudies ·wer not. Qalled · for of '. sought. , . It would. ~ppear, 
the,refore, that lqcal ressure aiprie ac~ounted for-· a .. good number. of 
the , legislated routes. : :The result . is that, there' are routes on the 

• ' I I .... 

,legislat~d State. ;IDgh ay' System that never will be built;_ so.me are· 
$necessary . and, oth rs a:i;-e. unsound fro:m: an ~ng:ineering point of 
view. , Still others :w • uld .·. be so expensi"'e that -their construction . is 
unwarranted. _The ighway Department has been . obliged "reco:rn~. 
men'd' to the_ Legislat 1re. that certain route's be a,mended in ·orde~. to 
bring t4em into aced with actual needs. a11d souni eng~~eering pr~n-, 
ciples. In a · very . f . c~ses,_ the Department has !;!Uggested that, a . · 

. ' . 1. . ' . . . . . . 
. ro"Q.te be legislated be ause it -w:as .vitally, needed. 

' - • ', I 

. An outstanding xample of w1Iat llil,ppe~s when·: the :£,egislature' ' 
assumes' to. designate what ·routes. shall 1be- l;!vil( is _the 1927 revised 

·. State Highway S~rst. This system was the produ~t of compromlse, 
' , trading • and all the other 'familiar political devic~s. ,The . Highway 

Engineer. had propo's ;:t plan based 011 long . and . carefu~ . ~tigineering, · 
fiscal. anq. · planning . st'udie13; · ·. The Highway Commission materially. 

'. • J ( • ' .(' • • - ., • ' 

,' revised · his . program;• The Legislature then prqceeded to . manhandle 
the entire plan. It a- ded a,nd dropped mileages to siit loc~l iI).terests, 
without -seeking the advice 'of -the Highway Engineer or Highwaf 

'com_inissiQn,, .The sy tern finally adopted by the. Legislature pl~c.ed a 
; ,••.•' • • \ I • ' '•.( ' ', •• ",' 

58 See pp, 350 to 355 £0 a detailed _account of the evolution· of the 1927 system an9, the 
plans respectively propos·ed y the' Highway li,1',lgineer> Highway Commi,ssion and Legislature, · 
and p. 356 for a criticism of egislative ·designation 6£ routes. ·· · 

' ' . . ., . ' . . 

' . 

I, 

'" 

,\ 
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tremendous financial · burden on the State. Its total , cost was. over 
$300,000,000, or about $114,000;000, more than the program recom-

. mended by the Commission. ' · 

The 1927 system· fail~d. to incorporate 34.3 miles of the old. 1917', , 
system. This mileage, 'therefore, is 11ot. officially 'a part . of the St~te 
system, although the Department maintains these roads ever,y year. 
It is recommended that the Legislature definitely. declare its policy 

.. with respect to these routes, now ghost memberS of the system. 
,. ·,. I '"- .-' . .. - ' ' \ ' ; \ . , . - . . 

· The cost of the 11)27 :system was · increased t9 a considerabl.e ex-
tent because of the very broad. power given the State Highway Com-
mission to lay out ''routes in continuance. of, connecting with, or in ·· 
addition to the routes" specified. · The Commission proceeded to lay 
out and construct a connecting link . between Routes 1 · and: 25. This 

, link, never mentioned in t~e '1927 "system, included the world-famous 
Pulaski · Skyway at a level of 135 feet above the rivers and. territory 
which it , spanned .. The, project cost approximately $20,000,000'. . The · 
general public .had no notice of this addition to the 1927 system, and 

• none was given the Legislature. 
' I 

The Legislatur-e has continued to designate the location of State 
routes during the past decade. 'rhe Highway Department has not been 
consulted as . to whether such routes are needed or whether they are . 
the best and most economical routes. ··A~ Jo:ug as the Legislature 'in-
sists upon decidinf where' State Highways shall he built, :real highway 
planning becomes .an impossibilty; Under ,this system, the total high-
way needs of the State cannot be considered. as a rounded whole. . 1The 
opportunity of. "log-rolling" is always present, arid the need for a 
particular highway is determined, not so much· on the basis of en-
gineering and planning features, as on sectrbna1 interests. 

' · Tlie highway, authority rather than · the Legislature should de-
.termine the iocation of..,,highway routes. r Such determination should pe 
based upo:u a coinpreh~nsive and detailed study of all data and factors 

· relating to the subject, and should be made 'only after a full and public 
hearing held by the Highway Commissioner. The .control of the Legis-
1a:ture lies in its power to appropriate funds for constrm;tion purposes 
and not in attempting' to decide highly technical questions like the .lo- . 
cation .of routes. ' ' 
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B. Highway 54 . 
Leaders in the fie d of highway administration insist on the need 

'for. the maintenance"o · a reasonable continuity of policy and method 
·in highway work.' A organization must, of rcourse, have a program, 
expressed in a set of policies which should be adhered to w~th only 
such changes as are. n ciessary to meet new and unu,sual circumstances. 
Partic~larly shoul!f th s be true of a governmental agency deali:µg with· 
highways, where milli ns of dollars are spent annually in' carrying out 
permanent impro"."eme' ts that ought to . bear a precise relationship to I I 

social. needs and dema ds. 

Highway ,plannin has become a very important feature of ·S.tate 
highway work fhrough ut the nation during the last severa,1 years, The 

. Federal Government i largely responsible for .this d(lSirable' develop-
ment thrm;igh the Pu lie · Ro.ads Administration ,which has been most 
activ~ in establishing .highway planning surveys, in every State.· .. In 
New Jersey, the work of the State-Wide Highway Planning I Survey i,s 
rapidly approachi11g c mpletion. · 1 

At the present t me the Hig4way · Department has no comp re-
, hensive, long-range pl n. It never ha:s had· orie. Its programs are 0~1 

"a year-to'-year basis, nd are formulated ·annually .as the· time ap-
1 proaches for submitti g the schedule of estimated revenues and road 
program to .the Gover or. The Highway Commissioner. and Highway 
Enginee:r ,admit that t ere is "llO plan lo~liing beyond the next 'twelve 
months. Although th man-power' and 'technical ability to carry out a . . . . . . I , 
continuing highway p ai'.ining survey has been present in the Depart-
ment, the will to do so has not. , . 

The State Planni g Board is ch~rged with the duty of preparing 
and perfecting a mast r.pla'n for the physical development of the State, 
including highways an bridges. 1 Although the Highway Con:imissioner 
is a ~ember of that oard he has attended only a few meetings since 
1935, and there is no vidence of an act:i'.ve cooperation on 'the part of 
---,-- ' ' • I 

/• 1 1 ' I 

54 See p.p,. 363 to 365 fo a detailed description •o~ cthe State-Wide Highway Planning 
Survey's work and the produ ts that will be obtained from its operations; pp. 366 to 370 for 
the Department's negative att tude toward highway planning in the past and its lack of any 
plan; .p. 360 for a schedule o needed improvements to the legislated system; and pp. 373 to 
376 for the maimer in which the .annual highway program is set up and. a criticism of the 
method, ,arid -construction 'fig res during the period of the Highway Commissioner's term in 
office. · · · · · 

. ' I 
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the High\vay Department in the work of this important bbdy. - In gen~ · 
eral, the Depa:rtment has in the past shown indifference toward a broad 
planning of highway needs on a long0range basis; 'Ther1e can be 'no 
question that the responsible personnel of the Department could work 
far more effectively if a comprehensive highway plan were 11:!,id. down. 

·'- . ; ) 1 I J. I .' \I/ 

. It is recommended, therefore; that a High;way ,Planning Bureau be 
set up under, the' chief administration officer in the, proposed reorgani-
zation of the Department. It will carry on the work of the State~wide 
Highway. Planning S'urvey in expanded form as a continuing program . 
of the Department. In this way the · vast amount of information al-
ready gathered will be kept current1y cqmplete, and new and special 
problems will be studied from time to time: 

' ; • •,. I 

Th~ principal function of th'e Bur~au, however, will be· to. analyze 
and interpret its collected information in orderto provide Department ' 
authorities with soiJ.nd factual bases in making .· decisions regarding 

. policies and, operations. The Bure~u will, of course,· cooperate. very 
closely with the engineers of the Depa.rtment. Its objective will be to 
achieve the progressive improvement of the State Highway, System to a 

( . . . \ . . . ' ' 

point where it will always be adequate to the current demands bf traffic 
and the needs of the population. ' · 

There. should be an immediate and complete review made of the 
legislated State Highway System for the purpose of sound revision and. 
modernization. · ')'he Departni,ent itself has a certain amount of informa-
tion pertinent to. such a review. The very large volume of . significant 

• \ ! . . . • ' • ' ' • 

data developed by tlle State-Wide Highway Planning Survey will be of 
the greatest.help in re-evaluating the system.' It has been noted that a 
number of routes w.ill never, and should never, be built; , . Other~ are in 

, need of improvement. The 1nost recent analysis made' by· the Depart~ · 
ment of needed improvements on the legislated State Highway System. 
shows that 1,263 miles .are in need of improvement at an' estiinated cost 
of $347,930,00Q. This equals th~ lUnount spent by New Jer~ey on State 

' ( . . ,· ' . ' 
Wghway construction from the time . the Department wai;i created in . 
1917 'to. the end of 1941. · · · 

The m~i:n problein facing the Highway Department ~oday is ·the 
development .of a long-term program of State 1Highw!l,y construction. 
It. is recommended that a highway planning• progr~m- be undertaken. 
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and pursued with ~11 ossible vigor: . The prograni wili tie based ~~on,' 
, · a Cijreful study of · the existing highway systems of. the State, highway 

needs, and, funds avail ble,. It. will consid~r. such matters as the pres-
ent and ~r«:>bable futur .. earning capacity: of each road, potential ~(mo-

, i _ niies in the co~t of ve icle op:eration, safety factors, traffic· movement, · 
1 · and the economic, .re reatioj;i.al, social, aesthetic- .and educational ad-

. ( , . . . . . , . ( . - ' . 

. vantages -to be derive . · The_ order, type ·and extent of the improve-
., , mertts -shffuld depend _· pon a bala~cing .. of these factors .. · 

. Irriprovellien~ :wo ld ·b~ planned to ~~o~ide the type, kind · and 
.dimension- of facilities necessary for, safe and convenient use -by, differ-
ent vohµn:es and kind~ of t~·affiq. _They should 'be programmrc:I in sue~._ a way as to n1ake up · r existing: deficiencies -and to, meet t:he needs of 

, . ,es~iµJ.ated future traffic . - . , , . _ , 

Since· the rate an ext~nt. of improvement depends on the aro~unt 
of -funds ·available for he purpose,. thorough 'tpvestigl:!,tion is required of 

' . I • • . . ( 

the basis of highway : upport, ,the source . and disposition of revenues, ,·. 
-a,nd the estimated inco e. . 'rhis involves consideration of the ·different 

' . -, ( · . . . . . . . . 
types. of highway taxe ,. the Jipplie,atfon of revenues to, various classifi- .. . , , ', . ' , , , , , , , , , , , 

cation _of roadways,, a d the resulting balance between payments and. 
benefits fo~ different nds -of h.ighway taxpayers. . . . . 

It is clear that t ere will be:· little· :highway construction dliririg 
, the p~esent- War perio • 'Highway work will be, tonfined to maintain-
. · ing .the . existing: . syste . . . New . construction. will be l1mited , to that 
'.' which is n~eded in c nnection· wit~· the war .program or recognizeQ. ' 
. as. urgently necessary. , It is . recomroende~ that cit the redm~tion in 
highway construction t this. time produces substantial uncommitt,ed 
·surplus.es· of funds,. s h · funds" should be built- up into _ a reserve tc• 
meet , the ·requirement of· carefully plai:ined post-war highway coii-
structio~ .. One impor ant manner in· ·which this .. may be dorie_ is to 
make right-of-way· pu chases alo1:1g important routes in anticipation 
o{ -11:!,ter- constrp.ction. · - . , ' 

, • I 

With the ~harp d cline in,: highway, construction I during the pros-
ecution ·of the war effo t, the ·nepartmeilt·finds 1tself ·in ,a position, for·_ 
the first ,.time · since i was created in 1917, with sufficient time "to 

. re-evaluate , the entire highway program. Time1 and m:en , are no":7 
available to study. the problem: from every possible. angle arid. to· com~. · 
plete . a :first-class pr gram· ,of , ·highway pl~nning. The I,Iiain plan 

·/ 

)_) {I• 
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\ ' should be . prepared · and perfected now. · · Once laid down, it· will, be 

a relatively simple matter to keep it up to date, so that there will 
always be a long-term' comprehensive plan fo~ the highway authorities , 
to carry out. 

It is anticipated thaf the Highway Planning Bureau· will .co-
operate to the fullest extent with the State Planning Board and with· 
county, municipal and regional plann,ing hoards·· for· the purpose of 
achieving a maximum orderly and coordinated physical development 
of the State and its subdivisions. · 

The .manner in which the annut1,l highway pr,ogram is p~t together 
points up the importance of ,a iong-range highway plan. ·some of the 
projects selected by the · Commissioner /for inclusion in the program 
undoubtedly represent those considered most urg~nt l:ly the. Construc-
tion Engineer and his 'staff. Most of them, however, are the resUlt 
of local pressures, There is more than a suspicia'n th.at considerations 
other than the . immediate need for certain improvements brought 
about the selection of many of the projects incluqed in. the annual 
highway programs of .recent years. '1:he concentration. of highway 

. construction in the home counties of the Highway Engineer and High-
way Commissioner when there was a large· yolunie. of needed improve-
ment in other _counties -shows that until the Department begins to 

/operate unde.r a considered· plan the annual road programs will con-
tinue to refl.ec( decisions arrived at on other than' sound planning 
principles. 

Without such a plan there can be no real direction to the hfgh-
way program. The Department I n~eds a plan for its own guidance. 
The. Governor and the Legislature oughtrto have the benefit of one. 
Under the present system they' have .. no standard by which to judge 
whether the annual hig:\lway program should be approved or rejected 
in whole or· in part. As it is, they must depend 'largely u,pon , the' · 
recommend~tions of the Highway Co':iµmissioner: 

C. Location of Routes. 55 

The policy and practice of the Departm~ntr in, the location . of 
· roa~s has generally l:leen of the high~st order. · New Jers~y has been 

' 55 See pp. 383 to· 384 for some outstanding examples of road location. 
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a ,pioneer• among t~e·. ~ates in this· aspect of hi~hway _work. ·. The, 
· criticism that roads ha e been located with little regard · to ~pense 
· is not. warranted.- . Wit , few, if any, exceptions -decis1ot1.s ·regarding 
the routes to be follow d have reflected a. careful study of the. ad-

' vantages.to be· gained· , d the eveiittialsavings ~o high.way users.'. 

' D'epartment ~.~Jigiriee s are to be ~ommended ~n tlie1 foresight th~y 
have. shown in establis "rig the . lines of, the . inain. routes. E~pecially · 
is this true of the foe tiim of highways . in I the built'~UP" ,sections of' 
the State. A great. dea remains to be_ done to. ~acilitate .the flow of 
traffic in. t~e metropolit n counties., ,The Department seems '_to have. 
los·t the momentum it a.d ten years · ago. If .cost is tM deterring . · 
factor, it -may be point _· out . th.at . ea~h . passing year iiic,reases the 

-· amount: which. ev~ntuall . Jm 'have to be spent for th_is woi:k. ' 
. . ( 

. ' . ) / 

. :D .. ,Design,56 
. . 

Iniagination, resour efu,iness and ' outstanding . engineering. 'ability 
have gone into the· a.esi of the State r~ads: This, as much ~s any~ 
thing elsf, has raised ew Jerseyis highway system' to a .preeminent' 
position among . the: high ay :systems. of the world; Constant· study .and 

. experimentation. have,: a hieved. this r:esult. , Design 'features used i:r;1: . 
New. ·Jersey have been i _ itated a~d adapted, whe~e,•~~ .roadS ~re built, 

The Department ],{ept its cons~ruction standards high. · T:h.e 
·prima!y demanq. ;has _bee _ that the roads·b~ durable and strqng. New 
Jersey has used reinforc d ·concr~te almost exclusiv:ely-iii the building 

, of her State Highway S stem .. · Nine ~nd lO~inch concrete pavement, of 
uµ.iform thickness oI( t · e en~ire cross-section, •• \vith single and · often ; 
double·reinforcement, is he standard., This practice: has been: criticized · . 

• • ' ' ,\ I ', • -( - '. - . : 

as unnecessarily expensi ,e, the point being made 'that other States have 
laid 6 1to ,8-inch concrete 01Ii ma~y ·of' their' roa1s: · The ~dtj,~ability \if· 
ad.opting this ,~tandard · b,ould ,be corniidered. in planning. future roads 
that are not expected to arry the heavy flow of traflic found on· through 
higliways. . . . . . 

I ' ' ·, / 

56 See PJ,. 387, 388 and 389, espectively, for th( figures ,on clear' sight distance, curvature ,_ 
a!'J,d grades;·pp_ 389 to 392 for a discussionof.t,he.present program of road0widening·and -

\dualizatiolJ; pp. 393 t~· 395: for: an account of ~he traffic circle policy of the.' Department; 
pp. $9'[ to 401 for a d1scuss1qn o the grade crossmg program., and :p, .406 for statistics on the 

· ' condition and dear width of St te · highway· bridges. , 1 · 

/.• 
,'' '. 

·J 
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. -P~ope~ drainage i8 ·a ,feature of 'all rql:!:dS 011 "the. State· system .. T¥e " 
tia;re shown by the highw~y engin~rs in making ade'g_uate provision in 
this regard ·has added years to the life of th,e improvements. -

-~On: the other' han\i, little attention. was paid ¼ the 1inlporta11-t' ' 
p:robl~ qf subgrad~ until. recent yeats .. ··Although· recognized ·authori-
ties regard the highways of . N,ew . Jersey as the equal of, any ,).n the -
country and among, the v~ry finest anywhere, .they consider that. the 
general program has suffered because of. .existing subgmdeis. ' ,. ' ' ' I 

• • •• 0 • • k , • • ' 

• • ' ( \ • ' k 0 

-ConsJ.deratiqns of safety have. dic:ta,ted. tlie Department's insistence 
upoff ciear1 sight distslnces, :minimum horitontal curyature; and minimum 
grades. The :figures for the_se features of design 'go far in supporting 
thE{claim madefor the State system as being ,one of the safest i11_ exist-
ence .. Road-wide;ning has featured the 'Department's program ''during 
'recent years. ·The 'dual' highway ha:s become, a fa-vored design.. on high~ 

, 'ways carrying.'a,heavy volum,e of traffic.' The,,State'highway engineers 
.· have 'developed the· I'(}VOlutioilary 1,niet}iod. of dl!alizing existing_ high-

_ways through -slab-:nwving ·operations. For'. the tiille being this meth_od . 
has' ~~sulted in considerabl~ savings.: Whether I there Wili'be .an ultimate 
s~ving 'depends ·upo1:1 what effect the· manipulation. of the 'pavements I 

will have lipQp. their durabiljty •. · ·. The Department· has -likewise 
pion~red the development of· the ·reflecting curb· :which· has made. for 
much ·safer d.rivillg .. : , . -1 

' •. /" • I • 1 , ( • • ' I ,~ • : '" ' • , • I ,. _1 • 

:The. engineers of the 'Departm~nt have' done outs~nding . ~ork in 
reducing or eliminating the delay, and danger attending the movement,: 

"-- ,of t~aftic at highway inter~ections. at grade, by the use of traffic "circles, 
''cloverleafs" . and highway separations: Some of' the traffic circles, are. 

,. nuw ;'u.nsui~d for .the volume ~nd speed of the traffic ·using them: The 
Department has perhaps .gone: too .far in_ th~ use. of this· design; traffic · 

. circles have be.en b11ilt in loc~tions where it is felt· they were not war-' . 
rant_ed. . '.A. more conservative policy is indiC!lted. - . 

•• • • • ' I, • ' ' ' • '· • ' .: . • • • ' •• \. ' • • 

, Emphasis in recent. years has _been 011 /grade separatiop.s of inter-
, ,~ectin~rhighways._ .· Grade '.separations ca~ be jus#fi~d where tne ~etur_n' h1 
, e~onouiies, convenience and safety exceeds thei cost pf the improvement;: 
_ This is true ri::to~tly in densly populated areas where traffic- is heavy an~-
the benefits and I burdens wideJy_ cUstril)l~ted. . 

I, 

., . 
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The policy of ~eepi g the ,main highways free from railroad cross-
, ings has b'een pursued ith vigor. In consequence, the New Jersey 
. system is exceptionally f ee from these dangerous•intersections. A good 

.part . of the grade· crossi g program has been :financed by, the Federal 
Government since ;1935 t rough, grants-in~aid. Most of this money has. 
gone intq projects off th State system. iri recent years .. 

.. . 

In designing.bridges the poli~y of the'Department. has been to give 
J due consideration to the bea:µty of the· structure as well as its safety,· 

utility and permanence This .. has been accomplished without an'.r, 
· noticeable increase in c st. The· su~ess of this effort has been ~ecog-
niz~d nationally and i ernationally. Many .awards testify to New 
Jersey's· preeminenc~ in the field' of bridge design and constru<;tion. 
1The bridges· on the Sta e system. are in e:;cellent .condition.· An un-
usual~y · large proportih of· the total number· of bridges are over. 27 
feet in cleai:: width. · 

··E.. Contracts.57 . 

, Specifications used y the Department are such that the structural 
integrity of the CO!llplet d project is assured if the specifications are 
followed. The general, peci:fications have been revised from time to 
time. It may be said· g nerally that these ~p~cifications represent the 
best practice in the field of highway engineering. . New Jersey specifica-
tions :have !long ranked among the finest in the' country. ''Phe most 
recent revision was tha made in 1941. The head of the Laboratory 
Division arid his chief ssistants, who would ordinarily and logically 
be the pers~ns consulted, were. not given the opportunity of thoroughly 

j ',-'~, ' '\ . 

reviewing the speci:ficati ns before they became· effective. rt. is recom-
mended thdt! in the. fut re ;my proposed change in specifications be 
taken up l'Q. conference ith established highway contractors in order 
to obtain their. views a d criticisms. · -The specifications should also 
be reviewed by the head of the proposed Research and Testing Bureau, 
:who will consult with ·t e e,ngineers of the Oonstruc~ion, Maintenance 
and other Bureaus affec ed. New specifications should, of course,· be 
approved, by the Highw:a Commissioner before becoming effective, a.s at 
present; 

57 Pp. ,407 to 418 deal with the entire subject of specifications, and •the letting and ad- · 
ministration of contracts for co struction work. · 
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The specifications used in, connection . with construction contracts 
are' drawn so that fair and reaso~able competition is encouraged. The 
care with which specifications are prepared undoubtedly .l;tas resulted 
in 1 the pepartment receiving lower bids than woul<i ,otherwise be the 
case. ' 

The suggestion has been made that somewhat keener bidding would 
be encouraged if ,the· construction contract fixed a maximum percentage 
of increase or deer.ease that might be made by the Department in the 
estimated or bid quantities without adjusting the. unit prices. ' Ge11-
erally, public works contracts use from ten· to twenty per ,cent. as 
the ·maximum variation. 

Neither the co'n.struction · contract nor the, Department specifica-
, tions contain any provision. for the arbitration of contr:;ictors' claims. 
· Such provisions are contained in the contracts of other jurisdictions: 
They have been found good for all concerned, and give the contractor 
a feeling ~f security.·•·· It is recommended .that the Legislature authorize 
the Department to include an arbitration clause in highway contracts. ' 

- , _ I ·• I ' I 

· Although the engineers of the .Construction. :qi vision are unusually 
,accurate in most details connected with ~onstruction, contracts, it 
:would appear that their cost estimates in many cases exceed the con-
tract price as well as the final idjusted contract price. .The cause for · 
this is not clear. · 

'The general opm10n is that bids on constr1:1,ction 'contract.s have· 
'almost always peen very favorable, especially during the recent de-
pression years whep. competition among contractors was unusuall~: 
keen. Because of ,fhe prequali:fication requirements, the Department 
h~s had pr~ctically no trouble with contractors getting into difficulties 
becaµse their bids were too low to I allow1 of a profit. . 

, . . I . •. . . 

The Departmenthas had \to resort to the enforcement of the con-.' 
tractor's bond in ,relati~ely few cases. becau~e of the care with which 
the engineering forces administer and inspect the contract. ).[aterials , ' 
and workmanship are.rigidly inspected, with the result that the roads 
and bridges bu':ilt under the supervision of the Construction Di:visio1i 

/ are of an unus1,1ally high type, both from the po,int of view of dura-
bility and. appearance. · The highways of New Jersey show every indi-
cation, of 'lasting well beyond ~he. normal life, of such improvements. 
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If r.ecqnstruction · bee~ es necessary at an earli¢r date, it will· be 
bec'aus.e the road or · bri . ge is no longer adequate· in the face of traffic 
condjtio.ns. encOuJ?,tered : r the · development of the , area. , 

F': ·Constructfon Cosfs. 58 

, Engineering and i spection' costs on construction work ··during 
~ '- ) I / ,-- ,' ', 

the past· decade have, a erag,ed almost :fifteen per cent. Tb:e average 
, \ 

cost under .. the :ij:i,ghway Commissioner has been almost. _two .per cent. 
·. rilqre than it was unde the Highway Commission during the years 

1932 to 1934 inclusive. Some of the increased overhead may be .ex~ .. 
. plained : by the great~r mount o{ work required. in connection' with· .. 
the design anq. constr-q.c ion of the modern type of road. The lack of ·an:y long-range ,construe ion' plan· :may also be a . partial · explanati1;m. 

,. , · Without such . a pla~,' he Construction, Division forces .. find. th~t a, , 
, pi'pje~t. which was read for execution. is not on th~ annual approval : 

,- program. ·surveys, pla·:s ·and estimates are sen(back-t,O·the ~iles; 1 

I So:i;n~ of the work'has· t be' doµ.e over ~everal times before the __ project 
is · actually carried . out. This needlessly wasteful situation · could be 
eliminat_ed through a hig way pianning. program., . , . 
. , . /. •'. ' . ' ' 

:EJngineeriri.g ai;id ins "ectiori costs>have mou,nted steadily, and in no 
direct proportion to the amount · of construction work in progress or 
the dollar value of.th~.· ork actt,;ally performed. This . .indicates that;'. 
little, atte¥1pt was made to redttc_e costs to a minimum IW'?:enever pos: 
sible. It· is recommend~ that a study be undertaken_ at once into the 

· factors that have mad~· or the :fifteen· per cent: av~rage overhead cost , . 
, .· · and the_ niatlner in which this figure may be reduced materially. . ,. 1.• · ,, 

' ,. ,,. . . ' . 

A comparison. of c nstruction costs for New Jersey roads witl1i 
those Qf other States . impractical and unfair' , unless a detailed , . 
~nalysis ).s -made -of; and roper adjustment ,119wed for neC'essary d~ffer-
ences .in design or const uction, feat-qres, costs of labor .and materials,. 
climatic cpnditions ,and a multitude of other factors. Xhe,-latest :figures 
prepared by the Departm nt show.•that.t:he ge:p_eral.av~rage cost (exclu-
sive of bridges and, nigh s:of-way) of -a rep~esentat~ve single highway 

, i~ $61,000 per mile, and, for a repr~sentative dual 'highway, $i26,700. · 
• . •• : , ' • ·, _l_' , 

58 See· p. 420 for statisti~s o , engineering ~nd ins~ection costs, and p. 421 for· those on 
constructi9n work in progress; p . 422. and 423 for a criticism of the amount 6f the,bvernead· 

-cost; and pp, 423 to 425 for a d scussi9n of representative road construction,'. costs. 
'~ r ' ' ' i 

. ( 
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This does Jiot include higliways in the metropolit~n area, express .high-
ways, or those presenting unu.s:ual conditions; · · 

I • ' - . 

The average. cost per mile of road in ;,,New Jersey is much highe:r 
than in most States. This is becau.se ofthe higher cost of right-of-way 
acquisitions, due to the relatively high degree or urbaniiation in this 

· State, and the modern standards of design followed in the construc-
tion of the ·main system. No comparison has been made of the cost. pei:-
. square yard bf paving. or cubic yard of concret.e. In aU probability, 
this cost would be abovt the same as elsewhere. . The increased cost 
per mile is almost entirely due to the features mentioned. Aside f:rom 
prices paid for right~of-way acquisitions arid excessive overhead cori-
"struction costs, it is felt that New. Jersey is receiving full value for the 
m,oney spent on)ts highway system. · 

G. W.P.A. Program.59 

The W.I\A. road program was inaugurated early in 1938 as ,one 
means .of relieving the uneniployment problem. Three large programs 
have been available since that time. Total grants for all types of proj- · 
ects, on the W.P.A. program amounted to $,49;661;399 as of the close of 
1941. Proj,ects completed or operating amounted to-$47,679,180 of this 
sum. The participation by the State as sponsor on 'these projects has , 
been 28.5%, the figure in 1940 ~eing 20.4%, the lowest for any year of 
operation. The whole W.P.A. program is rapidly decreasing, the em-
ployment figures clearly showing the marked ·downward trend. The 

· basis for the p~~gram · has , changed, the ~mphasis now· being . on defense 
· projects, where the Federal Government utilizes· a great deai of labor-
saving mach;ineuy. · · · · 

J"ust how economical W.P:A. projects have. proved to be ca~not be 
estimated, especially where the so-called "Primary" projects handled by 
the Construction-Division are concerned: Considerable savings to the 
State are claimed for this work.· The greater advantage was probably· 
gained out "of the "Betterment" projects supervised by the Mainte~ 
nance Division, and the "County" . and "l\f1~nicipal" .projects off the 
main system. 

. . . 
59 See pp. 426 to 430 for the details of •the W. P. A road program; pp,. 469 to 472 for 

W. P.A. projects handled by the Maintenance Division, and pp. ·S23 and S24 for the extent of . 
the prngr~m for counties· and municipalities. · · ·· 
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·. ' I . . H. · F ed~ral Aid~ 60 ' 
, I _,. - . , . . . ':'- , ·, . 

, New-I.Jersey has rec ived a total of over'' $53,000,000 ,in Fed"eral-
grants-in+·aili in the perio from 1917 to 1941, 'inclusive; of which _niOrt:1 . 
than $40iOOO,OOO , wa~ ·gr i;i.ted. sin~e 1931. . The.:' Federal ,Md . p·rogratn 
lias beeni of great value, · the State. Over 870 miles of ~ighways, 82 . 
str~am' b~idges' of-over .2 -f~ot span; 27 higli-rar-grade separations, the 
eliminatibn of 5,9 railro . grade .crossings whi_ch necessitated tlie- con-

. st;'uctionl of new, structures' . and approaches,' arid t,he reconstr11ction. 0~ 
26 existing•.railroad grad sei;>aration structures which were inadequate 
for pres~nt-day traffic, re constructed wi,th Fed~ral funds. Among 

.. other things, the Federal id program made possible the valuable State-
Wide lJigh:way Pfannirig Survey,. gave impetus to a: 'progr~m -of rrntd-
:side improvement and la d:Scape ,developn:ie:ut, · and has encouraged the 
building up of a sound se ondary road system. Municipalities. have not 

. taken full advantage.· of · he · secondary . road program; · the requirement . 
· that they matGh the Fe erai funds h~s · apparently· been. a• ·barrier to 
· complete :cooperation. E e'ry effort ~lioul!i, be made to encou~ag~ them, 
to use, up the ayailable b lane~ of Fede:i'al Aid -funds. There· ,are roads· 

'. on which this money c-ou d be• used tp real advantage. · 
• ' I •• 

The Department has enjoyed the con:f:idenpe and full .cooperation 
. of the Federal• officials in barrying 'out· the regular, second~ry and grade 
crossing programs. Wo king· relatiohs have been- smhotp. despij;e the 

. many technical .requirem, nts1 surrounding the :submission and carrying 
out of projects.· The. qu lity of the. final -.product achieved utider the 
direc~ion of Deparfa:p,ent ngineers has re~eived high COll}-mendation. 'I ' : 

aintenance Divisio~ 

A. Highwciy,Encrooch 

Highway elicroachnt nts have· 1ong been· a. problem to the Mainte-
nance Divisioii because f the ·lac¥ of .. "'ffective · 1egisla.ti~u ~o prevent 
their creation or to abat. · them ex:ped:itfously tnice they are e:stablislled .. 

I_ , . , • , • • . ' / •· , ' • ,·, • I ( •, . 

. 60 S~e pp. i77 tp 180 for a f 11 acco~nt of·Federalgrants~in~aid;1 /431'£or the Federal 
Aid Highway System in New J rs,ey; pp. 433 and 43,4 for the use of. Federal Aid .funds in 
landscaping and beaut~fication w rk; and pp. :436'~d 437. for detail.s concerning: the Federal 
Aid secondary system and ·grade. rossin.g program in New Jersey. . · · .• • .. · · ' : , 

'51 See pp. 464. to 466. .I 

l . 

\. 
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Despite repeated recommen9-,ations by the head of the Division, the 
Legislature has. done nothing about passing t:he Iiece~sary laws .. It is 
recommended that legislation be enacted which win give the Depart~ 
ment a more effectiv,e af!l<,l quicker method of suppressing encroacl_1- · 
ments before they are fully established, or of. removing them where_ they. 
already exist. The presently available legal remedies are entirely too 
cumbersome and slow to be of rei:tl use. The work ·of monumenting .. 
the rights-of-way ,ori 'the State system should he pushed to an early·'.. 
conclusion in order to help the ~aintenance Division check possible 
encroaGhments; 

B. Roaaside lmprovement.62 

The importance ~f roadside improvement has been realized during 
the past few years. Landscaping has a definite economic as· well Jts an 
aesthetic value, especially in the prevention of soil erosion. The sharp 
increase •Ill' landscaping -.~ork · during the 'last fotlr years has been 
)argely due to the increased mlleage of dual highways •built by the 
.Construction Division and the encouragement given_ to roadside rim-, 
provement ·and landscape· development by· the Federal Government 

_ under the Federal Aid program. · ·' · 

New Jersey is among the leading States. in the scope and ~mphasis 
. placed on roadside' improvement, and , ranks in _the· East with Con-

necticut, New ·York a:p_d Virginia in this· aspect of highway work. The 
Jol,ln · Davison. Rockefeller -Memorial Highw1:1y ( Route 40) is the :fiµest 
example of roadside improvement in the State and has been favorably 
co~ented on-. by -experts. · · ' · 

; 
C. Snow Removal. 63 -

. . . 
· The annual , cost of the snow removal program naturally depends 

upon the WE,lather. _ In recent years incrE,lasingly large sums 'have 'been 
spent on controlling ice conditions on the i;-oads. ' r . . 

Costs_ could be reduced materially 1f the Department were to buy · 
the additional snow fence which it needs. Due to an. inadequate 

' • , , - ! 

a2 Seep. 468 for the scope'of the landscaping operations of the Maintenance Dh;ision; 
. . . I 

68 See pp.102 to 104 for the details of the snow removal organization; pp. 472 to 47S for 
the work of the Maintenance Division, and pp; S8S to S87 for the role played by the Equip-
ment Division irt these operations. · 
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quantity of fen;ce, the hi ·hway forces have had,. to deal with snow drifts. 
These drifts not only i , terfere with traffic but caU for the use of a 
heavier type of equipmeft and sometimes require hand labor: ·. · 

' ',• I 

The Department ha practiced false economy in trying to carry on · 
some of its snow r~mova operations under present day. conditions with 

· 1917 army' trucks. · If· hey were replaced' and a certain amount, of 
.additional · modern equi ment 1purchased, · as already indicated, real 
economies couid be effec, ed. The need of renting equipment would be 
largelylobviated. · Modtrn. equipment . could do the job faster and 
better. Fewer men wo ld be required.' T.he need for modern equip-
ment a d additional sn :w fence is particularly important· in view of · 
the wa,r[ effort. T.he ro· ds must be kept clear so that vehides, serving 

· defen~e !industries as we 1 a~ •those used by the armed forces may move 
(()Ver \lu~ highways rapi ly · and safely. ... . · . 1 • 

I : , 

.. . Th~ fine coordinat·on ,between the ,Maintenance/ and 1Equipment 
. 'Divisiolis has made' pos iblethe efficient conduct of .the. snow removal 

.. I ' . . . , , 

operatitjns of the D~pa 'tment in recent years. A Iai:ge measure of 
personaJ sacrifice bn · t e part of the staffs of both Divisions . enters 
into .th~ careful setting p and carrying out of the program. I .· ·, I • , , ' • , .. 

D. MJin~~nance Pr~gr!m and Costs.64 , · , · , • ·. · 

A~ !the State Hightay Sy~tem. g;~ws · older the problem of ·main-
tenance! will assume in· reasing importance. . Extraordinary repairs-
the resurfacing, rebuildi g and heavy patching of the main pavement, 
the rebvilding of pave~ sh~ulders . and drains, new ditcp.ing and the 

• replacing of guar9- rant·· and Jences-will . be a much greater problem 
than toliay. Future pl ns must take careful ,account of the expanded 
progra'· ~hie~. Hes · ah.· .. ~d, ,partic.ularly in developfog a coordinated 
field orgamzatrnn for, m mtenance work. . · . 

. I . . • . . • • 

A~J analysis of · maJintenance expenditures 'for thf roads , on the 
main si~tem indicafos [ha~ th~ average costs . are w_ell in . line witl{ . 
what might be expected, m view of the. volume of traffic;· weather, 
labor ,rid. material c~1ts,, and the geo\graphy . ofl the . System. _Th~ 

· 1 64 See p. 479 for a compr hensive summary of maintenance. expenditures; pp, 478, 480 
and 481 f<pr a criticism of th~ i ,cr~ase in the maintenance labor payroll, and p. 482 for annua,1 
maint,enance costs per mile of r1ad. . 

I , 
' I . I 

I 

I 
\ I, 

' 
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condition of roads · is good, and every effort is being made to keep 
( . l ' . '· . ! ., ·-

them safe and . open. for . traffic. · The snow and· ice removal ,pro grain 
is especially I well'.organized; landscape work is now hi full stride; 
11,nd the r~gular maintenance· programs are set up so as to proteat 

. the large investment made by the State. 

The Department calculates maintenance costs on a per mile basis. 
This is n<;> longer .. a proper or an· accurate method. The system under 
m,aintenancei should be r~duced to square yards if cost :figures are to 
l>e ,exact and appropriate for comparison purposes. I ' .. 

Decreases in ·maintenance costs have been registered fbr. the seconcl · 
year .in succession after a .. rise continuing' over a .. p~riod bf. several 
years. As has already been pointed out, fu.rther decreases 'in cbsts 
could undoubtedly be . effected by ·· the elimination 'of · person!',1,1 and 
political· considerations in the ~mployinent of mairi~enru;ice laborers.65 

State' Aicl. Projects Division . 

· A. · A Secondary Road · $/stem. 

. New Jersey has provided grants in aid for county and m:unicipal 
road improvement for half a century. , Starting with a ,modest coµ-
tribution of $75,000, ·the,· State Aid program now falls just short of 
$10,000,000 · ap.nually. • In• 1941 ~rants to @unties and municipalities' . 
for road purposes amounted to practically one-third of all the, expendi. · 

· tures and commitments admini~tered by 'the Highway Depa~tment. . 

The St~te Legislat,ure has increased the funds available to· counties 
I , ., . 

and mm::iicipalities , for road purposes and broadened the State Aid · 
program again and again:, but it has failed to 1;'eexamine' the basis of 
that program in its .relation to the highway policies and needs Of the 
State · as a whole. The n.eed for such a conip,rehensi've reexam:ination 

. has .been suggested ,on many occasions but scant attentfon was give:µ 
,a~.y of'these proposals. ' . . 

The amo'unt of, St::tte Aid to counties, known. as Motor Vehicle Aid 
(~A),.•· has. increased over .·.the · years until it now totals ·$6;735,000 
annually. · State Aid to, municipalities, known . as Township, and Bor-

65 See p. 61,4 of this sumtmry. 
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ough Aid (T & BA), h s likewise increased, and now 'amounts annu-
ally to $2,625,000 for c nstruction and Dirt Road Fund purposes and 
$525,000 for maintenan e needs. 66 Counties and municipalities gener- . 

. , ally .have come to look upbn State Aid as,' a' political 1matter; The 
pressure, is constantly f r more funds that may. be used for. a greatfr 
variety of purposes. . detailed examination of · the entire program · 
leads to the conclusion hat the present, system of State Aid does not 
bear any precise relatio to ithe needs of counties and municipalities, 
nor does it· result in the most effective use of the funds. 

Six million dollars is distributed annually to _counties ·.under· a 
formula which takes j1·to account· the population, road mileage and 
a. ~ea of· eac4. county in .. relati.· on _to the to. tal pop~lation, coun. ty ~oad 
nnleage and area, of all the counties. Although this formula may have 
been equitable at som~ past date it. now constitutes. a very. rough 
approximation to the relative needs of these agencies. The 'formula 

· is generally considered! as prejudicial to the metr(i)politan counties. 
Despite their long and iontinued objection 'to .it, this method of distri-
bution has remained o the statute books because of the influence· of 

, . I . 

the rural counties .. 

qounties spendmo e than, 50% of the MV A funds on the maihte- . 
. nance and' extrao:r:dinar · · repair of . their roads, half of which are of 
gravel. Less than 10 o is used for construction or reconstruction. 
In~te!id of employing VA funds for intermediate ~nd high type 
surfaces, . counties are pending almost a quarter of 'the State Aid 
money in paying prin ipal. and interest on their road and · bridge 
bonds. 1 •Essentially,· th'.s means that the Legisl~ture, once interested 
i~ building up a durab~e secondary road systemr has through amend-. 

· ment of the original ac~ lent itself to _helping counties keep their tax 
rates down.67 · · · · ." • • · 

, · In. t~e case of T ~. BA_ funds, . a1~o~t a million dollars ~the, Dirt 
Road Fund) ru;mually ~oes mto mamtai.nmg roads of low type surface. 
This money is handed I over to the county authorities who distribute 

· I 
66 See the schedules on pp,. 487 and 490 for the increa.ses in. State Aid. to counties and the 

comparison of these increases with the smalJer increase in county road mileage on p: 491. 
See. ~!so, p. 501 £or the schedu e,of increases.in S,tate Aid to mupicipalities. , 

67 See Schedule 9 on p. SO ; and pp. 490 and 491 for statistics relating to road construc-
tion with :MV A funds. · . , , . , 
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the funds as their discretion dictates, The State · has little ·or· no 
control. The Highway Department, possessing no power under the · 
. statute, is. wactically limited to being the. agency for handing the 
money over to the Boards of, Freeholders. 68 ,The balance I of the $2,,, 
625,000 of T & BA construction fonds is used for. construction pur-
poses, , rhe fact that more than half · of t.he township 1;1nd borough . 
roads are still unimproved shows that the program ,of building up , 
the· rural mileage is· proceeding · at a slow_· pa~e. 69 Although the 
amount of State Aid available for maintaining and ,repairing T &. BA 
roads has only. recently been increased from $2!0,000 to. $525,000, the 
latter sum is not enough to' do the job. 70 · 

The Projects Division .has done the best 'it could · under the cir-
. curnstances in caref"Q.lly administering the State Aid program,_ seek-
ing to get the maximum benefit out of· the funds annually distributed 
to the counties arid municipalities. · Its task has been a difficult one 
because of the lack of ~dequate and effective authority under the 
statutes to . follow all of the $9,885,000 _into the secondary .and loca:l 
road projects that are carried out in every section of the State. ~here 

· is some question,. too, as to whether the inspection staff is• large , 
en,ough for the many projects involvep. in the State Aid program 
annually. , 

The present trend in highway · administration is toward larger 
units .of control. High~ay authorities are agreed that sma:lier units of 
government are unable to cope su~cessfully with the technical, econ01;n:ic 
and engineering problems that arise in the construction ,of highways 
suitabJe for present-day traffic. The same may be sa1d for most counties 
where important through routes are concerned. The entire question 

· resolves itself down to getting the best results from the huge sums 
spent annually. The desire of loGal officials to hold oi::t to the authority 
which they have had over road work since colonial days is understand-
able. Even more clear is their 'desire to control the spending of as 
much money as · they can get through their legislators. · The poHtical 
.considerations which· color .their thinlcing need har:dly· be stressed'. 

68 See pp. 517 and 518 for an aic9ount of the Dirt Road' rund. 
69 See ). 505 for the mileage of roads built annually with T & BA fun#; and see the 

schedules 6n pp. 526 and 527_. .. . ' , 
70 See the schedule of T & BA annual maintenance programs on p,. 524, arid the critical 

analysis on_ p. 525. · · 



. , It is reco~mended tliat a comprehensive •study be instituted and 
diligently pursued to etermine the feasibility of taking over. certain 
county and municipal oads on which State Aid funds are being· spent, 
in order to' establish State-controlled system of secondary roads. 
The study will develop th~ method ,by which. the operation of the sec, 
ondary system ~cluld b integrated with the present State highway or0 

i.ganiiation and .program.71 The Federal .Aid secondary system can 
, well serve as a startin:~ point for setting up the new system. It would 
probably be inadvisabl to take over all the roads at one ,time. The 
.ability.·· of th.e _availabl. highway.personnel and budget· t.o. absorb··.· the 
added . secondary prog am must always be considered. . The study 
would . also .determine what township; 'bo:i;'ough and other_ local roads·· 
w?uld be trans. ~erre~.· lb the .counties, and the. rrianrier. in . which this 
will be accomplished. . . . .. · 
, Pending the .carry ng out of this study, there sho~ld be an im-
media_te examinati~1;1 Ji_a,~e ·of the, present system of ?rants-in°aid to 
counties and mumc1p~I1ties. The amount ,of State Aid and the i pat-
ter.n of its distributio is the end· re.sult of long continued pressur~ 
from the bene:fici~ries · , f the program. Every indication points to the 
fact that the distributi n does not always meet actual needs, nor does 
it always obtain, the de. ired results. · 

B., Force A~count W rk. 72 

The policy of the Departm,ent is· to allow municipalities to do1 

work under .the State id program by force account where the an:wunt 
,involved is le.ss than $2 000. The Dep~rtment has studied the compara-
tive advantages and costs of wprk done by force account· and. by cqn~ 
tract. ~t is generally agreed that ,the contract system is the more 
advantageous method, xcept in the case of proj~cts involving a rela~ 
tively small expenditu e of funds o;r those which are of an ;experh 
mental nature. 

' ( 

The trend of expert opinion is that the. force account system has 
proved satisfactory i~ iases whe~e the county or municipality has been' 

71 See p. 530 for other St tes that have established a se~ondary road system, and pp. 530 
to 533 ·for an acco.unt of previ us reco'?mendations of a secondary system for. New Jei:s~y. · 

72 See pp. 510• to 512 for a discussion of the relative advantage~ of w9rk don~ by force 
account and by contract. 1 , · • . . • , · · • • 
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building a single type of roadway surf~ce year after year, and espe-
cially when the amount of new construction undertaken each year is too 
small to allow the advantages of the contract method to be realized. 
Routine maintenance work and miscellaneous construction offer the 
,best fields for the force account· method'. I:t1 almost all other cases 

1 .the. coni;ierisus is that · the contract system is better.· Although small· 
jobs done by force account show a savings, and have therefore served 
to encourage the continuance _of that method, similar savings have not 
peen realized on any considerabl~ volume. of work:' 

C. Lapsing of State Aid Funds. 

Under the present system, State Aid allocations .to counties and 
municipalities do not lapse, but carry over from year to ·year. Federai 
Aid funds. lapse at the·· end of the second fiscal year after the appro-
priation. 'Dhe same arrangement should. control under the State Aid 
program as long aS it remains in force.' If the separate State 'Highs 
way Fund is abolished, the lapsed State Aid. balances will be returned · 
to the gen,eral State treasury. · ' · · 

I 
D. Road. Institutes. 

The Department ·should extend, its , administration of State Aid 
work to include a bro,ad program of education for those in charge of 
local road building. This sor~ of program has many phases, including 
advice to counties and wunicipalities on tlie technical aspects of high- ' · 
way construction and maintenance, and the ~~onomic' and financial 
problems connected with highway work. · Benefits flowing from ·a prop~ 
erly• conducted program ,would be better highway planning, more· uni-
form and desirable· standards• bf design, construction and, maintenance, 
the . pooling of. information .with reference to highway · m:ethods, ana. a,1 
better correlation of all · aspects of highway work.. The holdil,lg of 
regnlar road ins~itutes throughout · the State, to be. attended by local 
road· officials, is. recomµiended. 



. · Electrical Division 
', 

.. A. Highway Scifety L ghting Progr.am~73 

The. number of:i:at 1 accidents and fatalities on the State system 
ha~' bee~ reduc~d mate hilly' as a-result of th~ highway safet,y ligh~i:i;tg. 
program :initiated by ·t e Highway Commissioner in 1937. · The most 

. nota~le red'Q.ction came in· 1938. - . Si11ce then the num,~er of fatal .acci • 
dents and ,persons kil ,d at n~ght has in<~reased. _. The .highway safety. 
lighting progr:am has n t eliminated the .subjec.tive element represented -
by the driver. himself. Education of the driver 'in the ways of safety _ 
seems more necessary t an, ever. befo~e, especially in view of the higher 

i - speeds at which -vehic s travel and . the increased . volume -,of traffic·. 
· -Everything is being do e. to eliminate hazards, Qn the road itself. . , 

. ' .· ' 

: ' An iJ;nportant ·asp ct of the ~afety program is the rei:mburseme~t 
made to rµliriicipalities d counties willing to share in the maintenance . 
of high:way safety Ugh · g on: the State system:'c-WhereV'er it can .be jus-

. _ ti:fied. A.t the close of , 941, 'there were .194 inunicipaHties and 20 .· coun-
ties who had negotiate reimbursement agreements with the State, the. -
agreements covering 6, 83 lighting units i~ the case of the former and 

.1,560 units -in the cas of , the latter. The State maintained ~afety · 
light~g at 266 locatio s, consisting Qf 4~927 Usnits; 
\ 

B. Tralfi.c Cou,ats., 

The necessity of c ntinuing some of the_ traffic cou11ts .that have 
"been _more or less of a permanent ,:fixtu,re in the program of the Elec-
ltrical Division, js upe to questipn; So .is the number of traffic em:1~ 

· werators employed. by· tli~ Division, particularly · dU:r4i,g the· summer 
· :tnonths. _ Enumerators . have, been carried, on the payrolls 'under the 

. ' . '.; ' . . . , ' . . -
designation of ''.laborer ." · As in the case of, the Maintenance: Division 
this classification , was used in order to. avoid tlie fuU impact of the 

. Civil Service law, rlile im,d regulations. Many e:ilumeratorfi! 'found em- .I. 

_ ployment. thr(?ugh pers nal or political _recomniendation. Most of the 
· · :work of- traffic ermine ation , has -been, completed, ex_cept for brief -re~ 

checks, oi. certain locati ns from time to time, and perhaps, a more per-
, ' • I ' • 

. : 3 Sef pp. S37 to S39 ·for a histo~ of this pr~g,~am, and pp .. S3~ to S,44 for its -operation. 

. ) [ . 

\, 
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manent type of counting st{l,tion at certain vital points on the.: S~te 
' 1 , Highway· System. 

. · , It is recommended that the traffic safety w<irk. of the Division be 
.· · re4ueed hnmediately to the· essential and practical minj.mum which th~ • 
. , · program actually requires'. This will re~ult in the elimination of an 

estimated 9Q to· 100 traffic e~umerators •and .investigators. Whenever:.· 
circumstances, require, it will be a •simple niatter to , expand the per-
sonnel needed for traffic counting at a particular l~cation or location~, 
()r f~r special , accident inve~tigatio:i:I,' work. 74 , 

Laboratory Division . 
' 

. - . The Laboratory · Division wa~ one_ of the .first. iri the nation to ., 
adopt a research, program . that went beyond the mere testing of. ma- ,· 
terials used in roai building and maintenance. _ It . not only tests :qia-
teria~s ,at their source,·.:t>ut_ also ,standardizes··much of tlie equipment 
e:rhployed- in1 highway. work,' establishes formulas. for bitunili.tous. and 
,concrete mixes;_ makes sample tests of.'the materials in the course of 
construction arid miµntenance operatio~s, and . chec~s the quality of the 
::tin.al product. The personnel available. for ~Ji.is work is generally s_uf-
ficient. However, the sfuff is t~ed when construction 'and maintenance· .. 

, work on· State highways and ~tate Aid roap.s is lteavy .. · The Division. 
could make, good use- of a few more chemists and material inspectors 
· for routine inspection and. testtng work at the. height . of \h~ seaso:q. . 
.. The laboratory equip'ment available to the; Division is adequate for the 

rieeds·of its present limited program. When the proposed 'Research and 
T:esting BU:;reau is . established. and . an. · expanded researrh program 
adopted there will be ··a: need for additional equipment· a-nd a somewhat 
iarger staff. . . .. · . . . · . . . . . '· . · '. . 

1-'hrough patient experimentation, the Division gra,duaily set up a 
high set of standards for the -materials· and methods used ,in construe- · 
ing · c~ricrete pavements·; , The result has been a continuous -~mprove~-

. ment _in the quaHty of New Jersey-high)Vays .. Concr,ete has not only 
been made more unif,orm and workable, but denser-and stronger. Peel• 
ing and scaling are practically eliminateq under the present . spe~ifica-

74 See ,p,. 553 for statistic~ .o~ traffic counting and ac~lclent investigation personnel and costs . 
. · . \ ' ·. . . . 

.. 
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tions: Surface :fip.ish. an contour have been improved. -.· Because ~f th:~ 
· work of the Laboratory ivision, New Jersey's concr,ete roads are the 
finest in the country. . t only are they more· durable b~t make for 
greater iiding comfort,· 1 , er 'cos,t ,of v_ehicle operation, and a saying i:p, 

, const~uctfon costs. 75 ' , , .. , , 

Because of th¢ thoro ghness ofi its il!,spection and testing methods, 
· the ,Lab9ratory Division · s able to ·maintain a strict, control over ..• the , 

quality .of materials :.ised and 'the. methods emplpyed' in road construe-
• . • ' i " ,. \ . . . . . • • 

tioi:L and _maintenance. The. excellence. of its· work is recognized' 
· throughout 'the •country. A; comprehensive system of ~cording the re· 1 

, c' sults of tts irispections '.a d tests\ anq. of reporting_ them to. th~ in~er:. 
ested D~visforis, contracto s; and cooperattng agencies, insures the main-.· 
.·tenance .of the' standards et' 'by the Division. . , . . , 

·- . -. ) . . .' . , ' .. 
1The: ipersonnel wor mg .in. the Ferri.wood laboratory are well 

. trained. However, the' t a,infog given ;field ;D!en is not as thorough or I 

continuous. : New men s 'ould r,eceive a complete course. of .. training' 
before being assigned to s eci:fic work in the field.·,·. They should also 'be . 
b~ought back to -headquar rs for "refresher" C01¢rses from tiµie· to time,-. 
in 'view of the constant! cli~nging practices in highway work. Aside_ I 

· . ,from a 'multigraphed shee. ofJ1;istructions, there is no ·compiete manual . 
of, procedure for the use· f the Division. employees, or· the Construction;:·· 

, M:ainteria,nce and. State A d Projects -D~vision :inspectors who. coor.din&te. 
. . . . ) . . ,. ' ,. 

:with them. . :. .· · • . · . · · · . , 

There is a lack ·of ee. tra1; coordin~ted research in the. Department 
. at the ,Present time. A. bmprehensiv_e researc~ program has not been 
developed,· and this desp te the. fact that certain Departme:i;it officials 
have recognized, the nee for ~uch a program for some, time.-_• The 
Department ·has been· s tis:fied to :iet each Division carry' on such 
_studies as the official in· charge deemed I1.ec,essary/~. Jn combination; 

. 'the Divisions· .have ba:rel scratched the surface. of the host of·research, 
·. problems that should h ve • received attention. . ~ong these is t};l,e 

study of sub~oils 1and soil stliblizatio,n. This matter has but recently r~· . 
· ceived attention,-and the in a limited way only. . ·. . . . · .• · . 

• , .'' I , , , ll, , , . 

....--_-_-- . . ,. •ii·! 'i. .·· ... · . i,_ .•• ··,•. 
75 See pp. 589 and 1590 for so e of the pioIJ,eer work done by the Laboratory Division· in 

connection with obtaining a niaxi um strength concrete .. • . _ · · 
76 Seep. 594 fot some of the special studies being carried.on in: som:e of th~ Divisions' I'. ' • I • ,F . I _I '. ' •' • • ·,.l ·. • 

·,I. 
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Under the present circuinstances 'there is a certain amount of over-
,lapping in the research work of the Department,· particularly in, traffic. 
· counting. At the same time there are great gaps in what ,vould be 
considered a desirable, rounded program.· AU ,research· wprk should, 
therefore, · be coordinated and centralized in the proposed Research and 
Testing :Bureau. This Bureau will take over· the •functions now per-' 
formed by the Laboratory Divisio~ and. all other research work in' th~ 
Department except that carried. on by the proposed Highway Planning 

, Bureau and the financial studies. of the recommended Finance Bureau. ' 

'\ 

, Regulatio-:i, of Atforneys · and· Agents ' 

. The in~esfigation into the affairs. ,of the State Highway. Depart-
ment, ,partic,ularly. in· conne,ction with real .estate acquisitions, indicates 
the need of regulating the activities of legislators and other persons· 
where the business of the Department is concerned. It is, therefote, 
recommended that legislation be enacted providing that no • member 
of the Legislature should. durin,g his term of office, and no officer or 
employee of the .Highway DepartmeJ( should eithe~ during his employ-
me:ot or within two yei}rs thereafter, act as agent or attorney, either 
with .or without compensation, with respect 'to the vol~ntary settle-
ment of anyclaim against or the negotiation ofany agreement or other 
transaction with, the Department, or intercede or participate in . any 
such settlement or negotiation; , · 

,, ( ' -

. Althm~gh in, the case of officers and employees . of the Department,. 
this recommendation may be accomplished by regulation or a requited 
express agreement to that effect, a statute is considered the best me;ns 
of achieving the desired end. · 
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APPENDIX A. 
Ex,ecutive Order No. 1 • 

. WHERE.AS it was. the intent of the Legislature when it • created th~ . 
office of Commissioner of Finance, "to provide controPby the Governor 

· 9ver state expenditures, to. aid the several departments, boards, insti-
tutions; commissions, o:ffice:is and other agencies 1of the state to exercise 
greater. restraint in the spending 6f money available for their uses 
through legislative appropriation by the adoption of a system of allot-
ments"; the ult,imate purpose being "to provide complete legislative and 
ex.ecutive control over every State expenditure * · * . *" and · 

' ' 

WHERE.AS experience has shown that the executive· control intended 
by the statu,te can orily be achieved when all spendingagencies file work 
programs with the State Commissioner of Fill;ance setting out.the all~'t-. 
fuents requested by the spending agency quarterly and<• ·· 

. . ; - I . r . " ' . 

WHERE.AS aff state departments,· whether op~rating on a fiscal year 
beginning July 1st or on a. fiscal year running, concurrent with the 
calendar year, except the State Highway Department, . have annually . 

. I , . . .. . , ' 
filed work programs, as provided by law, with the State Finance Qom-

. missioner and , · 

.· WHERE.AS the · State Highway Department. has appropriated to it 
each yea~ a sm:n upwards of $50,000,000 l:lnd 

WHERE.AS the State Highway Department has continually refused to 
. file a work program making impossible adequate executive control over 
the ;tremendous expenditures of said department and 

'WHER~.AS it appears to my satisfaction that the appropriationof the 
State Highway Department is. not being. spent in the best. inter~st ·o:( 
the State in t,hat there is waste and' extravagance in connection there-. 
with, 

Now, THEREFOR]jl, I, CHARLES EDISON Governor of the State of New 
.Jersey,. 1pursuant to the authority vested in :rµe by la~, order that fur-

. ther expenditures from appropriations to· the State Highway Depart-
- . \. ' 



ii 

ment, contained in Cha ter 141 ~f the Laws of 1941, more specifically 
described .with the · f llowin.g · account ·. numbers R8-A; R-8-B-C-E; 
R-8-D-R-8-F and R-8-I, and.any, and all unexpended balances 3.l).d un-
cominitted sums in sai acceunts are hereby pro¥ibited ,and enjoined 
until t~e following con itions have been full;y- performed: 

:Th~ State IIig way Commissioner shall f()rthwithrfile with. the 
· ' State Commiss· one!'.. of Finance fully ,detailep. work programs 
. setting out all tments requested by ,it by quarters commencing 
July 1, 1941, · covering all unexp~nded balances and uncom-

1 mttt~d funds; copies of monthly reports to the State Comp-
troller on the cond,ition of State Highway accounts, monthly 
!-lutomobile rec rds,, a:qd ·. such other supplemental. information 
as may be req ired bs, the State ,Commissioner of Finance; 

. ' , ' 1· ' . . . 
·. (h) The State Higp.way Commissioner shall forthwith furnish to 

•· the Governor ~. detailed :financial statement, covering all _funds . 
or the State Highway Department, free or obligated, com-, 
mi.t_ted or uncdmmitte.d, _showing tn_. t~e case. of c.ommitted. or. 

· obligated fund$, the proJect, . date of commencement and com-
p.letitin, . cost o .• ~· lab.or and · materi.· als . separately and in . such 
itemized detail I as to be readily understood; . · , 

( c) The State Hi~.Jhw. ay _Co·m.. ~ssi. oner. shall fort. 'hwith.·, furnish ~.o 
the Governor f. detailed hst of the monthly payroll of said · 
department giving name,· address, salary and nature . of work 
of ea. ch emplo~.1 ee by county for the following mo~ths : April, 
May, June, J~~Y, 1\ugust, September, October, Novemb~r, De-

• ..... · Gerµber bf 1940, and H. is further · · . . · . 

· ORDERED that pendJg full .and complete .compliance with the fore- · 
go. ing condition·· .. s. to . tlie·I·· ;sa. tisfac~ion of .the Governor, exp.eiidit. ures may . 
be made from the accou~ts herembefore enumerated and necessary c.om-
mitments andcontracts· made <;>nly upon the written approval of the 
Stat.e .Commissioner of •!Finance, ex~epti~.g,, howeyer, that. in c.· ase _?f a 
c_atastrophe or au emergency resultmg m damage to roads or bridges 

. the Highway Commissi ner may . proceed as if this order _had not been · 
made provided said ac ion does not involve,. an expenditure of more 

. than' $50,000, and it is further 

\ ( 
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' ORDERED that this order shall become operative immediately when 
served upon the State Highway Commissioner, the State Comptroller 
and the State Purchasing Commissioner, and shall remain ,in full force 
and effect until modified, altered, or dissolved by me. 

ATrEST: 

HARRY GILROY, 

· GIVEN under my hand and the Great Seal of the 
State of New Jersey, this twenty-fourth day 
of June, in the year of Our Lord one thou-
sand nine hundred and forty-one, and in the 
Independence of the United States the one 
hundred and sixty-fifth. 

CHARLES EDISON, 
Governor. 

Secretary to the Gove·rnor. 
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xecuti~e' Order· No. 2 

I hereby, pursuant • o the a~thority conferred up9n me by law in~ 
·cluding,.but.not·h.·mit~t1.' .. to, Ch~pt~r 16 of the, Laws of 1941 .a .. p. pro:ed 
March 15, 1941, app01f t Roger Hmds, of South Orange, to. examme 
an.d investigate the management of the affairs of the S.tate llighwey 
Department by the Hifhway Commissioner and the othei; officers and 
employees thereof, an1 . to . report to me, as Governor, his findings 

\ thereon; and I furtherl direct that said Roger Hinds shall be assisted 
. hi said examination anf investigation by such other persons as he shall 
select, to be approved ~nd appointed by me; and I, hereby, request all 
State Departments, Btards, Bureaus and Commissions of the State, · 
~nd t~e offi.ce~s a~d e~plo~ees t~ere~f, to render their 'full cooperation , . 
lil said exammat10n and mvest1gat10n. . 1 · , 

ATTEST: 

HARRY GILRO 
/ .. 

IVEN under my h~nd and the Great Seal of the 
State of New Jersey, thi~ first day of July; 
in the year of Our Lord one thousand nine 
hundred an:d forty-one, a.nd in. the Independ-

.. ence of 'the United States the ,one hundred 
and siity-;fifth. 

CHARLES EDISON 
.. Governor; 

Secretary to t e Governor. 
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APPENDIX B 
J"he New.Jersey State Highway Depart~ent and the Court~1 · 

·' . . 

The State Highway Department enjoys an almost complete· immunity 
from the operation· of the judicial process. It cannot be sued, either 
in contract or in tort, and .the determinations of the Highway Commis-
sioner are apparently not reviewable bf pertiorari. Thus, the,relation-
shfp of the Department to the Courts raises serim~s problems in the ad-
ministration of justice and warrants our pointing <)Ut generally the 
need for further study of this question with a view toward refQrm. , 

: . ) , 

'It .h~s been stated ·judicially that the State Highway Co~mission, 
' , • • • \ I \ 

· or, the Com~issioner, "is an a.lter ego of the State" and, therefore, 
immune from suit. 2 Recent decisions aqhere to this principle and fai'l 

' tb offer any sound rationalization for the perpetuation · of a rigid rule 
of governmental immunity. 

I 

The two reasons for the doctrine advanced in the case of Strobel 
Steel Oonstruction Co. v. l~ta.te Highwa.y Oommission,8 are far froni 

. convincing. The Court reasoned, in the first place, that .if a judg-
ment is permitted against· th~ Department "it is money of the State of 
New Jersey that would be used in p~yment." 'This. would indicate that 
the doctrine is based .upon an · uncertain speculation concerning the 
effect of liability ,upon ,the State financfaJly, and fails to meet the sug~ 
gestion that the State, .like ariybne else, ought to bear the cost if found 
legally responsible. ,The Court reasoned,· furthe:r, ·. that party suing 
the State in contract 111.as no cause for complaint since "It knew when 
it entered into the contract, that in the event· of a. breach thereof, its 
remedy was an appeal to the legislature." Thi~ completely begs· the 
question and the mere statement thereof seems sufficient to, demon-

.. strate its ineptness . 

. · 1 Cqntributeq by a membei- of the staff of the Gov;errior's Higqway Examiner, .. 
2 Strobel Steel Construction Co. v. State Highway Commission, 120 N.,J. Law 298. 

(Cou,t of Errors and Appeals, 1938), See also, Empire Tr14st Co: v, Board of Commerce and 
Navigation of New. Jersey,. 124 N. J, Law 406 (Supreme Court, 1940) ;" Union lndemni'ty Co. 
v. State Highway Commissfon, 105 N .. J .. L,aw 656 (Court of Errors and Appeals, 1929); · 

' De Sdntis v.'D.' L. & W. Ry, Co., 11N. J. Mis. Rep. 22 (Supreme Court, 1920); .Curtis.and 
· Hill Grave,} & Sf!nd Co. v. State Highway C9mmislion, 91 lj. J. Eq. 421 (Chancer:y1 1920). 

8 120 N. J. Law 298. 
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The doctrine pe)itting th: State to avoid respons~ility is based 
on an historical fallac3 4 and has been severely cr:iticised by stuq.ents of 
public law.~ As ·.~· mater of soci~l policy, · it is argued that the State 
should. assume the sam liability 'as is imposed on ordin~ry persons and 
COJ.'.por'afions; The R search Deparfmenf of the Kansa~ Legislative . 
Counsel recently point d. out that "There a:ppears to be a f,undamental · 
inconsistel}.cy in· the tate's imposing 1:J.pon. private business definite 
liability* * *, when g vernment refuses to recognize the s~meprincipl~ 
in the cond11ct of its' ow;n affairs." 6 .. · It has repeatedly been dem.on-
strated that,, as a mater of practical expediency, the device of legis-
lative relief as the o ly available means of redress is a cumbersome 

· prosedure. 

TJ+ough the princ· le ?f 111µ11unity has tenaciously lingered in the 
several \States 7 ~nd ippears firm~y "en_ibedded" in ,the_ juri~prudence 
of New Jersey/ it haJ. been repudmted m. the place of its birth, Eng-
land. 9 . · Recently the· 1 nited States . Supreme Court, recognizing "the 

·· present clime of opinion which has brought governmental in;i'munity · 
from suit into disfav9r,'' 'has, subjected' t~ close scrutiny and, limited 
ope[atipn "this exceptrnal freedom fl;·om legal, responsib~lity.m9 • 

In addition.to the general immunity from suit, the actions of the 
Highway Commissionf are not reviewable by cett{olflwri. . . In Strobel 
Steel Oonstru.ction Go; v. Sterner/1 a contractor sought a writ of cer-

. I, 
. . ' ' 

4 It is said to be derived from the political maxim, uThe King can do ~o wrong." All 
1 this phrase nieans is, that if, wrong be committed, legal responsibility does riot attach .. · It 

js evident that the reasoning n which the argument is based is circuitous. 

5 S:ee Borchard, "Govern iental Responsibility in Tort" (1924)' 34 y ale Law j o.urnal .;J_, 
129, 299; Watkins, "The Stat as a Party Litigant" (1927), John H,opkins University Studies 
in Historical and Political S ience,. Vol. XLV, No. 1 . 

. o C/,aims Against the St te, Research Department, Kansas Legislative. Council, Publica-
tion No. 106 (Nov. 1940). · 

. 7 Annotation, 42 A. L. . 1464, shows the rule t~ 'have b'een . reiterated by at least· 40 
State courts of final· jurisdict on. · 

1 Bfanpire Trust Co. v. oard"of Commerce and Navigation df New Jersey, footnote 1, · 
supra. · · , . , · . , , . . . 

- · 'o_ See gen. erally, ¥?bins),; Pi1rblic ~1,1,thor. ities fnd Legal Liability (.London, 19,. 2~). Cf., 
bask11, "The Respons1b1lty ofT the State m England.' (1919), 32 Ha,·var<J, Law Review 447. 

10 Keefer & K~efer v. J F. C. 306 U: S. 381 (1939), o~inion by Frankfurter, J. 
11 12S N. J. Law 622 (Slupreme Court,1941). 

I . . 

I 
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tiora:ri to :review. the. action of the Commissioner in disallowing a claim 
.for extra work allegedly performed. In denying the 'writ the Court 
said (p. 623} : · 

' ' ' ' \ 

. "The defendant is an administrative officer of the State. 
N. J. S. A. '£7.:1-1. · His action as' such is not reviewable ,on 
certiorwri. 10 Amer. Jur. 5'£3, e.t. seq. Nor was he; in r~viewing 

"the claim, acting as a special statutory tribunaC ]'{. J; H. A. 
2::81-1." , 

I Without attempting to, champion the theory of complete judicial 
'review 'of the determination~ of administ:rat:ive officers or commission-
ers, it is felt that the blanket immunity" necessarily to be implied from 
the above decision' is 'undesirable. . The claimant · should at least be 
afforded the opportunity of showing, that the determination is an 
arbitrary one or unsupported by. substantial evid~nce.· . . 

It .is the recomn;ie~dation of this report that further research into 
.the' field qf governmental immunity be . spo~sored. While it' is felt that · 

, . ' \ 'J ' 

the doctrine has no proper place in modern government, only after an 
extensiv~ factual survey into its practical' operation cah the arguments 

. fo:1; and against immup.ity pe. evaluated properly and tb,e problem 
solved in a practical way. ~he 1'.esults ,of suc;h, a study would constitute . 
a valriabl~ contributio:n to the administration of justice in New Jersey. 
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.. APPENDIX C . · 
A . roposed Condemnation. Act1 

An Act ;concerning t e acquisition o{ }1;md or other. property by the 
State· Highway Comm·ssion, by agreement·with.owners or by condemna- . 
tion proceedings. 

B~··I'.l'. ENACTED B ~THE 'SENATE AND Q:ENERAL ASSEMBLY OF THE 
STATE OF NEW. JERSEY:· 

. .1. · From and aft r the effective date of this Act, .all lands and .real 
estate; or interests th rein that it may be necessary or desirable to ac-
quire for. the establis me:tit, • construction, improvement, maintenance, 
or use of any part o the State Highway System and apprqaches to 
State highways, or for any pu:rpose or use incidental thereto, or of any 
road under the tempo •ary or permanent jurisdiction of the Sta,te High-
way Commission, shal be acquired in accordance· with the provisions 

. , , , l • J . 

of this Act. ·1 Th.e pro·. edure herein prescribed shall be followed exclu-
sively, any provisions n any othe~ law to the ?ontrary notwithstanding. • 

2. · The ,State Hi h~ay Commission shall; as soon as ·practicable 
after the passing of th:s act, present to a Justice of the Supreme Court· 

' } I -

holding. the circuit in or to a circuit court judge of the respective dis: 
tricts, a petition for he. appointment of .a board to be .. knownas a 
"Right of Way Boar " ih each of tb,e seven districts .into. which the 
8tate is to be divided or the purpose of this act. The first district shall 
comprise tµe counties of Bergen, Passaic and Morris; the second dis- L 

trict'. shall comprise th counties of Hudson, Essex and Union; the third 
wstrict shall comprise tb,e coU::r;ities of Sussex, Warren and Hunterdon, 
the fourth district sh 11 comprise the counties of Somerset, Middlesex 
'and Mercer; the fifth istrict shall comprise the counties ofC Monmo~th, 

· Ocean and Burlington; the sixt:ti district. shall comprise the counties of 
Camden, Gloucester a d Salem; arid the seventh dist:rict shall comprise 

· . the counties of Cumbe hmd, Atlantic and· Cape May. 

3. There shall be' appointed to said board, by said justice or judge, , 
three reputable, fafr, d. screet and impartial freeholders, residents of the 

1 Prepared by General . L. Scott, Chairman of the New Jersey State Highway Com-
mission, in 1931, as a substit te for Assembly Bill 202. , 
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district ~n,d- no more than one member from any one county, to serve . · 
to Dec~niber 31st o'f ea~h year '.foll~wi,ng· the. date. ~f. ~ppointment .. Upon', · , 
the expiration of .th«; terrri of :each member, he may be· r~ppotnted for .•· .. 
the folloWi~g year by a justice of the su'preme~court or j'q.dge of the cir- ·• 

/ emit court,upon formal request of the: State Highway Commission, or 
another free.holder may be named in his place upon the presentation ef 
a petition by t.lie State :Ilighway·commission to that effect: Within ten, 
(10) days after appointment,, the members of the Right ,of Way Board . 
shall take·,.ana subscribe an oath or _affirmation, faithfully and· impar-

. tially to perform the dutiei1r prescribed by this· act and, •when. so ap-. ,, 
pointed and organized, shall have the :,power to .a~minister oat:t;.s to wit- . 
nesses and 'to compel the· attendance of witnesses and the p:r:oduction. of . 

. papers, documents. and records by subpoenit tested in the. :name of the. • ; · 
circuit court judge -and signed by .a member of said board. Disobedience 
of ·such subpoena' shaU b~ _ certified to said justice: or judge for· such 
~ction as may appear 'tp him. advisablfl. Such. board shall also have the 
power · to regulate .. and ·contro]; the· conduct of· its hearings. ·· Each Iil,em~ · 

• ber shall receive .not ~~ceeding fifty:,dollars per, day, of each f1illc day of_ 
. not less than six hours' devoted· to the work; the same t6 be paid by. t_he 

State Highway Commission· as other bills .are paid by ·said Commissio:p_ .. / 
. - ·. ' / . . . •·( . "- . ,• 

The ,State Highway Commission shaHfurnish or provide su'.ch techn:ica1,. 
engineering, .legaL and clerical assist~iice as' it m&y deem necessary or 
desirable or as the board may req'l].est; Any member of .the board may · 

.. b_e r~1ieved of · his duties by a supreme court justice or circuit . court . 
judge upon: his r~qµest or upon ·r,ecom.inendation of the "State 1Highway . 

, Commission; a vacancy thus createa may be filled in the-:same manner · 
. as _appointm.e11ts .are made. Any'report or award signed by a majori.ty · 

of the members of the Board shaU co;nstitute the_ repQrt or award of. the· .. 
board~ ·· 

·'4;- ~he 'state Hig}1way. Commission .shall have the -right :to widen,; 
straighten.,a,nd regrade any State High'W~Y and 'to acquire any: lands or 
any rights ther~in by gift, devise, purchase or by condemnation, , ai:ul to 
,vacate a.p.y State Highway ·or. any part -thereot'. The State Highway 
Commission ,. sh~ll ha;ve l the right and power 'to enter upoll -'and ·take 
property iri adv~oe ofma~g compens-ation.therefo:rin any case where. 

. it cannot acquire land' or other property' by agreement with the owner, , 
.. · wli,etl!er by· ~on of .disagreement aE!· to price or· the .legal incapacity -

. -~ . ' , ' ' . . . ' _f· , • . ' 

' ,• 

I . . ' 
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' ' ' ',' ' . ! . 
•. or absenc.e of. the own r or his inability to convey valid title, or by rea-
'son of any other caus . ' • · ' · . . · . , I ' " · , ; · 

• , I 

5. · Where practi ble: and in all cases where,1agreements with the 
. . . I .. 

owners cannot be r~ac 'ed, when lan.d is to be 
1
acqu;ired for State High-. 

ways or related purpo es, the State Highway Commission shall, at least· 
. sixty days before .taki g possession, adopt a r:esol~tio~ designating ·the 
location and width of ight of' way ,and directi'ng the aqquisition of the 
lands shown on the pl n accompanying the resolu~ion, and may, at its 

· discretfoh, cause t-he 1 nd and premises to be exa~ined and appraised 
by one ,or morelicens d ,r,ealtors and/or, engineer~, .or other, technical 
expert to be designate by said Highway, Commissitjn, possessing special 

.trainir1gand knowled e.of·the value of comparable property .. ,In deter-
. mining just compe~sat on tohepaid, consideration jshaUbe given to th.e, 

following elements: V lue of land ior other property to be taken; the . 
damages, if any, · to t e land . remaining by reaso~ of the taking ; the . 
purpose for which the. land is to be taken ; the special benefits, if any, 
conferred. upon the re , aining land b.Y reason of t~e improvement; pro-
yided, however, ,that t e allowance for such b~ne~ts shall in po event 
exceed the value of the land or other property takeri and damages ; when 
the land' was acquire and whether the land 'Jas acquired 'by the' 
o~. er, or .. a build··.ing as er. ected on.the land to be 1 l

1

acquired, sub.sequent.· · 
to the adoption of the plan by the St.ate Highway Commission, the no-
tice to the owner in p ~ession or the taking of possession by the. State; 
the removal of buildi gs or other obstructions whJ11y or partly. within , , 

' the right of way and the relocation thereof on lahd remaining to the 
• . , . • . , . , . I 

owner. In all -cases w, ere pr~vious possession walii taken by the State 
' the ~alue to. be consid red. mu~t _be· as of Jlie • time: pf t~king possessi~n, 
and where the rem<w. 1 of bmldmgs or other obstructions are practrc-
able and economical, s ch cost and res~ltant damaJe must be taken into 
consideration instead f the fuli value of the said ,. 'uildings or impro~e- · 
ments. , , 

( 

, . ?·, As soon as .pr . ctica?l_e,_. after. the adopti?n 
1
o~ the resolution ~p- 1 

provmg the plans for acqms1tion of the land reqmr~d, the resolution · 
and plans shall be fil d in th~ county clerk's · offic~ in the court house 
in tlie county or cou ies where. the land is locatkd a11d public nqtice 
shall be. giveIJ. · by post ng signs c9nspicuously. alonk .the highway or by 



. . . . ' ,· -~ ' ' 

puplication . ~d ~Y:i written notice' delivered to-. th~ owners · or occupants. · 
\ of the property, at least· twenty· days bef~re taking !)Ossession, :of the 

intention, of the State, lljghway Commission, to take possession of the 
. property and to µiake the improvement. The· adoption of the .resolution 
. and the ,filing of the, resolution' and map and the recording thereof as 

- 'iis' peJ;1.dens shall :constitute a notice of the, penden~y of the proceedings 
'to acquire the lan~s shown on tJ:i_e map and shall be good· and sufficient 

.. ' notice to all owne;s 1.an,d others., interested, as well as subsequent pur- · 
ch~se'rs, -of t~e pendency of the proceeµings. ·. . . . . . 

' ' _, 

7~ .The Stit~Highway,Oommission shall file-with•the board Qf ta~ · 
assessors 'in each n:ni.nicipality in the ¢omity · affected by tlie· improve-
ment a· copy of ,the map and of the resolution declaring the intention, 

· to make .the improyement and said board ,of assessors shall ii-ot there- · 
. . . . . . . . . ( 

after as.sess taxes . against the lands shown on· said map which are to 
be taken by the · State.· Highway Oom:inission in th.e, name · of the State, . 

/ unless the State ,Highway. Commission abandOJ;I.S the, proceedings to. ac-
' quire·1the ·1.a~ds, or a:ny parts' thereof and •SO notifies; in writing, said 

. : , board 'of assessors:· Nothing in this sec~i(!J?. of this act shall affect th,e 
. 'validity of taxes assessed_ for the curre11,t yei:i.r· in which the map ~nd 
. resohition are filed no:r: the ·collrction of such tflxes fol' th~t ye~, bµt· ' 
. properties req11ired · or fake:n ·for, highway rights· of way and/or shown 
.,on the map an~ _in the resolution shall not be subject to sale. for .de,' 
linquent taxes; and the officials of the municipality in which the Hmd 

, may be _located may be required to furnish a release to the State High-
way · Commission from all tax liens and ~sessments, which release is. .. 

. to cover that portion ·of .the. pl'Qperty to b~ taken, by ·the. St~te; npon; .. 
tender -of the proper pro.portion· of;the, taxes_ or assessme11:ts; . 

:s. ; The State Highway' Commission shall; upo~ rec~i$ig a rep6rt · 
of the result of thejnvestigations and appraisals; and upon being satis: _ 
fled as ,fo the merits of each case,· establish \)y- resolution·'the'fair ~nd 

._ equitable amou~t to be paid, for .each pa,rce~ of land, to be acquired,~ con-
' si1..lering all the proper elements, and ,_direct agreements to. be reached , 

in· writing,f6r 'the acquisition of 'the ·properties; ·.Where agreements .are. 
reached -~t 'the: ptic,es design~ted, the purchase price with,'interest from 
the 'tiip.e. of i;he. delivery 'ajid taking possession ()f _the property shall be ' . 
paid within tltlrty days after delivery of ~eed, providing th~ title js · '. 
' ,, .. l· ' 'I ' 

'·, i 
I', 

. I. 
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. _.· sa\isfacto~y. · is u~satisfac~ry, interes~ shall cease uponr pay- . 
n:ient pf the agreed am ·unt. into. the • Court of· Chancery. 

. ' \ ' 

•,• '• •. • • •. , •., 1 .• • ,: , • • l... l •' • \ I. 'I 

, . 9-- · ~n aU_cas_es wh l'.e' agr'eements. cannot be :reucheq at•the amounts 
designated by the · Sta e Highway Commission or wh'.ere satisfactory 

' - . . ·. . I . . \ I , . I . 

· title· cannot 'be acquire , the ,State Highw,ayCommission shall refer the 
· matter or caus~ the s e to ;be, referred to the R1ght of Way Board of 

, the'district in.whic,h t eland is located and·request a-hearing for-both 
. parties,. which hearing shall be provided-within sb:ty ·days from. the 
i date.·of the -reque~t by he State Highway· C,ommission. 1 

10.. Upon ~eceipt f. notice of the ti_me ~nd place of ;he~ring, it shall 
be the duty of the Stat Highway Commission to ]file :with the' ·Right of 

.· Way Board a copy oft e resolution and. map, showing i;!he iiilproveiilent , 
'. and showing all. the ~operties on .which. agree'p:i,;m~s: have n~t been , 

reached with the date o ·possession,. as weU as. th~ amounts agreed upon 
to -.be paid for the rem "ning properties on· which 1agree:r;nents ha'7e be,en' 
reached, together with ' description of each parc~l of land' involved on 
whicll agreements have ot been reached with sucti additional rights and 

· ' __ interests a~ it niay be n cessaryto ·acquire, tog:ethfr '\'y'itf the names and 
_ _adq.res~es, 1f known, of he owner or owners and 9r all:9ther persons or 
corporations Jia'\:ing, an interesttherein. It shall be th~: furtheJ;' duty of 
the Sui,te Highway Com ission.to serve notice, at ieast :fifteen.days prior 
to the hearing, .either p rsonaily or by leaving at the residence, 'if known, 
or' where th~ residen:~e, s unknown or is OU! of the State; PY at least oiie ; 

; publication in, a: ne'"YSP per published in the COUfltY w~erein the i },ands , 
are lqcated, to the ·effec -that the Right .of Way Board will meet at the 

· time -a'nd place specifi d · to hear testi!ll'<>:ny · as ito th~ · amount to· be 
, , awarded for the taking of the lands a,nd premises; and interests therein. 

The .proof of- service O sucb, notice Shan be pr~duced: at the hearing._ 
· The notice he:rein des ribed· shall. be valid and; ~ffectmil -t~ bind :an, 
· parties in:terested.in t e lands and premises. 1 

I' ' 'H,. The Right of ,ay' Board shall view the ground, and ,at thf tini~ , 
a,nd piace :fixe!l arid at _such other tiine,and pla~e as, may be fixed 
adjournment shall_ ex· ine the briefs that :m~y b~ sub:m:itted, ,shall h~ar 

- th~ testimony for: the o er and for the State and shall make its award 
in the f~~m of a repo for each parcel of land. : Said ·hoard shall· con° 

·. sider the- testimoii.y o:ffi red and shall award f~ir and ju~t compensation 
I " • ._ , ' ' • ,, • • -

1 ·, 

i· ! , 
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for the. lands arid interests 'acquired after' taking · into consideration · the 
elehients specijically mentioned :in s'ectioh 5" ·of this act, :fixing the valu~ 
and dain~ges ras of the.date of the adoption of: tJ?.e map and resolution, . 
ll11der which the State ·Highway ·Commission determined to make· the . 
improvement and/or to acqu,ire the property. · Where ptlor possessiQri. 1'. 

has .been taken·the_ yalue and damages shall be. :fi~ed from the date of . 
taking pos~essioit. . M:,01re 'than .one parcel :inay be included in one report 
where the ownership is the same. The award shall_ con~titute.the .whole1 • 

sum to be_ paid fQr each parcel of land and no attempt. shall be made to 
apportion or distribute the award among the various, inter.~sts, involved. 
where. it can be clearly shown t:tiat the land was acquired specifically. . 
fo"I" s~le to the State· .at: an expected profit,, or for the purpose of .profiteer-

.· ing; the board. shall hav:e the right to base its award tipon>tlie fairJ mar-- -
ket value previous to such purchase, -providing ii;'is.not in ~~ces.s of the .. 
value at the time o:f the · ad9ption . of the resolution, or in . cases where 
prior possession has been taken, the v~lue at the time of the taking· of 

. pOS$essicm by·the State. . . ' . . ' 
. I. \ , . , . ' . ..., , .. . . ··. - , . _ 12. , The amoullt ~f the award shall ·catty interest_from the da~e or· 

taking po~session of the tand by the _State Highway Co~ission~-

·r- 113. If _the owne~ o:f'the lands irivolyed or the ~tat~ RighwEty Co~~ 
mission is dissatisfied with ,the-aw·ard'made-by the ~-ight of Way Bo~rd 

. an ap~eal, by written notice, may I be taken to ,-the· circµit court of. th~ 
county wherein. the land is located, _said notice toJ be filed in. the office- of 
the clerk of said.· court within thirty d~ys . after thf :filing of· the- ·report 
of tne. Right of Way Board: The filing of:·such notice shall vest in the·· 
circuit ·court .full right and power to direct a proper issue ·for the trial 
to be :framed and to order a jury,tq be struck and a _view .of the premises 
tQ- be had arid to hear and CQ~du~t-th.e trial in t}ie same_ ma.n°:er as other 
issues are t_ried _ and -cdi:lduct~d jn said \wurL ,The ,jury. shall he .in-
structed to tal{e into 'consideration the ~lements;, wherever_ appli.cable, · 

. _specifically mentioried in 'section 5 of- thi~ ac~; and:the jury:shall assess, 
. the value 'of the land anddamages, ffaily, f!S ·of the date of the adoption 
-9f.the inap and resolution under,·which' the State Highway Commission'. 
determined -to . make the improv;eme:p.t, 'unless. prior possession p:as been ' 

11 t~en by the· State, in which event the Val;ue~and,damage shall·be con:, 
sidered _as. of the time- of taking po.sse~sicm by the State;. ·., The amount 
of the ver~ct of :the. jury ,sh.all carry interest from the· date of taking 

. posseseion. of the premises by the. ~tate. . . . . . . 

. ( 

, J 



14'. If the appeal is tak~n by the 1 owner'and'. the' t'rial resu.l~s in a ' 
verdict for a sum greate than the award made by the IUght of Way 
Board• ,the .owner .shall b · entitled to recover costs of appeal., If the 
verdict is1 less than the sum awarded ,by th~ Right' of' Way Board the• 
owne.r·s.hall not, be entitl 1d to recpver costs. If the appeal 'is taken by 
the State Highway Com ' ission and the triaL-results in a 'Yerdict for a 
sum gr~ater than the a,v 1;d made by the .Right of Way Board the said 

, Highway Commission sh 11 not be entitled to recover costs., on ,'appeal. 
If the verdict. is less than the. sum awarded by th.e Right of Way Boar.d 
the said Highway Com ission shall be entitled to ;recover costs on 
appeal and may .deduct.t e amount thereof in ·n1aki:µg payment oJ'· the 

· verdict. · ' · · 1 

i5. · Upo11 the refus 1 · of a party . entitled to receive the amount 
, , awarded by the Right of a:y Boarcl. or by a jury' on appeal or in case 

such party shall pe out o the State or under legar disability or in case 
,there' are several parties nterested in the fund who cannot agree as to . 

the d.istribut···1.·o .. n .. th. e.r .. eo. fair. i·n .. ca.se····t.h.·~ ... fa·n,ds.· o.r· p. re·m·····ises ·.ta.ke.n .are e.n-. cumbered by a lien. or if or any other reason the State Highway Com-
mission cannot safely pa· the fund to any· person; . in all such cases, on 

, petition to the Chancello , to which shall be annexed a copy of the,1peti- · 
tion to fl)nd a report of t e Right of Way Board, tlie amcfunt awarde~ 
may be, paid into the,. court of chancery by an order .of, the chancellcir 
.and shall the:r:e be distrib ted according to la,y on the applicationcof any• · 

I . " , \ _, 

person inter.ested therein Written ,notice shall be' given by the State 
Highway Commission to the owner · and persons interested that such 

'· money. has been. so paid i to the ·court· of chance1:y and st1.ch notice shall-
- . ' . ' . ' . '\ ' .. .-

have the .same effect as if the money · so awarded had been actu11lly 
·. tendered to t,he. persons ntitlM thereto. . :Where notiqe cannoJ be per-
sonally served. and is gi en by advertisement in such manner as, the 
cha.ncellor may direct it hall have the same effect. 

16. The 1 circuit cour . judge shall make such orders and direct such 
proceedi~g~ and permit s ch amendments of .map, 'des~ription and.pro~ 

/ ceedings as may appear easonable. Said. judge may permit the aban-
donment of ariy proceedi1,0.g unde~ the condemnation provisions of this 
act upon payment bythe .. tate Highway Commission of such reasonable 
loss an~ expe~se, in _the . disc~etion of, said judge, as may h'ave bee~ 
caused mterested parties y re~son oJ such abandonment. 

/' 
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', · 17, ·The petition, report and~orde~si, or'copies, ,thereofcerlified by 
\ . ,I . ' -· I . ' ' ' . I· 

the cl¢rk of the cou:µty, and proof-pf payment or tender of.the an1tm11t 
awarded shall at ail 1tim'es be considered as plena~y evidence of the 
right of 'the S~te Highway .Co~~i~sioh,. its successor~ a~d assigns ·t~ 

. have, .hqld,· use,; occupy, ·possess. and enjoy the lands a:p.d p:temises· ac- · 
. quired° under this act, and . shall also be plenary evidence of any other 
ri.gb,t thus acquired. , . 

', ',·, . . I.. 

18.,' Where th~ •imprrivement to. be' made. ·by 'the' State :Highway, . 
Commission involv~s only a change. in, the elevation of the.,curb l~g~ily 
and duly esui.blished by the proper authority. having proper jurisdiction• · 
. along· the exist~ng street .or ro.ad and no. land is · required to be taken 

··fro~ abutting owners, the'.da:m,age, if any, to abutting property because 
of change in su.ch established ~urb grade shaii constitute the taking .,Qf· 
an interest in land -and the owners thereof -Illay' be compensated under 
this act for their reasonabl-e d,amage.· The procedure prescribed in this 
act for' the itscertain:m,ent of the' ampunt, to be paid for lands acqu~red ' 
snail be. followed for ascertaining the amount to· be paid for damages_. 

· under this secti'on. Where I no curb grade had. been previously estab-
. lfshed, the -State ;Higb'.:way Commission shall .be the ~ole judge as, to the 
-Jristice of any elaim of damage d11e exclusiyely t,o changEfof grap.e, where 

. no land or easements are required-to be taken, ap.d i:µ .its discretion the 
State ~igh~ay Commission may allbw such damage~ as' 'it" ma'y deem 

. fai_r .and just . 

. 19. N othh;ig in. this act ·shall p:t•event the · State Highway Co~:m,is-

I: 

. sio:tl from taking possession of o;r- acquiring, as heretofore, land or 'other I 

. prop_e~ty 'by, gift, devis~, .exchange, '.or by .'taking over. by resdlution 'from', 

.. the· public body having jurisdiction over an existing street or highway, or under any agreement heretofore, enteted 'into ~r that may)be entered , ; V 

. i:r~io by -the . State . High was, Com~ission , prio~ to , the adoption .of · the -

\ , 

,I ' 

resolution and plai;t, 
, I ', 

I. 

20.·· AlJ ~fises' 1!,0W' pending in. condem:n~tiori proceedings· before 
commis~ions shall; within twenty (20) ·days after the appointment of tlie 

_,,~ight' 'of Way ' Board ifi.' the respective districts be transferred :to the . ,. 
, , I· , , ' . . ' . ; . . - , '' 

- Jtight of ~ay Board· qf s3:id district an<'.! all . the cond~mliation ~ommis- , 
1sioners that_:p:1ay·have.been named'.who had not held the hearings in the ··" 
cases to which, th~y have ~en ri~ed :shau' be auto~atically relieved 

' I. 

, \ 

'· h 

\' , 
\ 
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-from their duties'.. -Oases pending under appeal in the .circuit courts · of . · 
the State shall be conti ued in\ accordance with the ,provisions of this 

- ' • • F • • , • • •' \.. • ''• • • 

act)n appeal cases and he jury,-shali be instructed to take into con-.. 
sideratio.n all the. elemen s, whetever applicable, specifically .~entioned 
fa seetion 5 of this: '.act. · · · 

I ' 

21.. 1 In the-"event an dause, 1 proviso or section of \t.liis aot sha_H be 
'decla:red, by a court _of nipetel!-t -jurisdiction, to be 'invalid OJ' unc_on: 
stitutional, .sucli clause; roviso or section shall be exscinded from this 
act, a.nd the· remainder o · the· act . shall-· ~tand . 

..i 

22; All · acts or par s of acts inconsistent wit)l. the proyisions · of 
this act be and the same are hereby _repealed, , . . . . -. . - - ~---' .- . 

' . 

23.' - This act_ shall t ke effec~ immediaJely. · 

r 
. / . 

,,-- ' 
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APPENDIX D 

~n · Act Providi~g for the A:cquisition and Devel~pment of 
,, , ' . . . • . , I 

Limited Access Highways and Parkways1 

( Supple~enting the existing State Highway Law) 

Be it enacted by the Sena.te and General Assembly ,of the Sta.te of New 
Jersey:· 

SECTION 1. · :As used in this act, 
' ' 
''Limited access highway" shall mean a state highway especially de-

signed for thr9ilgh traffic over.which ~butters have no e~sement or right 
of light, air or access, by reason of the faet that .their property .abuts; 
upon such way; 

' ' 

• .. "P~rkway'' sh!U mean a state hi~hway especially designed for fast 
moving passenger vehicles ljind. with special treatment in landscaping 
a;nd planting along its borders, which borders may also include recrea-
tional features such as pedestrian paths, bridle trails, overlooks and . 
picnic areas. 

,. 
SECTION 2. Upon designation by the Legislature of, any l'rojected · 

state highway, or portion thereof, as a limited access highway or as a 
parkway, the State, Highway • Commissioner shall have authority to 
arrange with land owners, at the time of purchase of the rightf!-of,way 
for · such highway or· portion thereof, . for the limitation of public\ . or 
private access or for complete exclusion of direct access of abutters to 

· the state highway right-of-way. Sucli arrangements shall .be made. p~rts 
' . \ 

· · of the purchase .contract. In the event no a,greement can be reached 
between the parties, the Commissioner shall have the power to acquire. 
said rights by , condemnation. · , . ' ' · , 

. SECTION 3. · Lands needed for limited access highways are declared 
, . to be all those land.s required for the travelled·way, together with those 

· 1 Prepared by the. Highways and Park~ays Committee of the New Jersey· State Charµber 
of Commerce. .: - / , , ,, . 
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lands necessary .for mai tenance ,and pI'otection, of the' present and 
_future use of the ¥ighwa , except that this shall not be, interpreted to 
allow, acqµisition of a to al width. of right-of-way for. a limit,ed access 
highwai tn exce~s of 300 feet, e~Cl\J)t ')'here nee~ed · in_ connect!on1 w~th 
a grade separat10n and onnectmg roadways at an intersect10n • )VI th 
another maiµ highway. Tl:J,e "State Highway Comm~ss:i,oner shall have 
the· authority to control he :rrnniber of ac~ess roads and their location 
and design. 

SECTION 4. Lands n eded for parkway purposes are declared to be 
those required for the tra elled way, together with those lands necessary 
to protect scenic views nd to provide overlooks,• occasibnal parking 
areas and roadside picnic areas. ' · 

. SECTION, 5. · The Sta e Highway Commissioner shall have the au-
; thority to restrict, 'either continuously· or to specified times, the use. of ' 

roadways' ih parkways to passenger v~hicles ,and to otherwi~e limit the 
' size, type and weigh~ .of thicles usin~ such·ro:adways. , 

. SECTION 6. Upon d(?signati?n .by the Legislature of any existing 
stat. e high.wa. y., or portionl.'thereof; as a.· limUed access high.way or partia.l 
limited access highway, t1}e State Highway Comm,issioner shall have th.e 
authority to acquire, either by purchase or condemnation, access rights 
for either any degree of r st~iction or for.COll!,plete exclusion'of the right 
of direct vehicular access of abut~ers to the state highway right-of-yVay. 

SECTION 7; . This ac shan take effect hnme¢liate,ly ... 



. >. I 

. f 

\ 

xix . !. 

,' 

The Rule 'MakiQg Power of the State J-ligh~ay Conimission~r1 

The promulgation of rules· and regulations is a ,normal function 
. o( modern governin~nt. In_ order· to effectuate the . authority, of the 
executive it has been necessary for governiµental agencies· to, issue -'rules 

. a:nd regulations, under _the authority of basic laws· and powers, which . · 
have ail of the force of laws. the~selves. ' . I . 

' 1, •• •, •· • 

There. ha,s been · an increasing disposition mi the· part of . the Legis-
latur:e. to enact statutes iµ btoad, general fo:r'Iµ with provision _niade 
for the executive or an executive. agency · to fill in the outlines. _in detail -
by administr_ative action. In. order .to meet ahangirig conditions or to . 

. cope· w:ith technical ·problems, ruies and regulat~oiis are promulgated 
· with the express sanction -of the ,Legislature because they afford the 
best opp(!rtunity for administrative ffo:x:ibilitt.2 . 

The Basi~ Distinction: 
,(_ , 

.- , A distinction must be made between those rules and regulations 
whicli ! are , c~ncer:ned, with the internal operations of an exec~tive ·. de~ 
partment and those·_ which. affect th,e public ·directly.· The former· are 
common to any organization, ,public or private, and ~est more on prin-
ciples of management than upon legislative approval. , These particular 
rules or administrative orders are ·concerned with ·such matters· as pro-• 
·cedure~, methods, internal prganization, and the minutiae ,of· adminis-

., ' I , , '. ' ' ' •·t .' , , tration. 1 , , ,.- ·1 

.Rules arid 'regulations of the latter type, however, ar~ of_greater; 
tmportaric~. because they affect the righ~i{ of persons ~nd property.. 'The. 
State Alcoholic Beverage Control dommissi.oner, for instance, re~la~es 
the liquor industry ~n New Jersey, Iarg,ely through the enforcement. of 

. extensive rules a~d regulations which lie has promulgated and which 

1 Prepared by a member of the .Governoi-'S:Highway Examiner's staff'. · 
- .... 2 ,Re~ort 6£ the Attorney-G~~er;:Ll's 'committee ~on Administrative Procedure, T_he 4.dmin.i~ 
trative Procedure in Goveni,ment Agencies, Senate Docume'n.t No, 8, 77th' Congress, 1941, · 
p. 98. · See also Carr, Delega·ted Legislation,· passi,#1. Rules and regulations are sometimes re- • 
{erred to as -sub-\egislatiori. · · · •. · ' ' ' · · ' · 1 

' ' 

- , 1 

\ , 

, I 
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must be observed to . In a somewhat similar fas~ion, _the 
State Board of Public tility C<?mmissioners , regulates the conduct of 
the utility business in th Sta,te. Other examples could be cited in this 
and other States, as wel as for the Federal Government. 

The Powers of the ·com· issioner: •, . . 

The. State · Highwa Commissioner·, possesses/ ample .rule~mak1ng 
powers ,under the law. I I is possible, therefore, for most, if not all, irn· 
portant matters to be s pervised by appropriate action of the ·com· 
mis.sioner. Specificttlly, e. has the wide authority to r _, . 

"determine I and a opt rules, regulations and specifications, and 
enter into contrac s covering all matters and things incident to 
the· acquisition, i · provement,. betterment, construction, recon· 
structi<;m, mainten nee and repair of State highways." 3 

This, provision of th law is sufficiently ·broad in s'cope so that the 
State Highway Com:missi ner need experience no difficulty in establish· 
ing any rules and regulations that, in his judgment, may be necessary. 
T? insure that there cou* be. no doubt of his extensive authority,. how· 
::;ri:!:~::, a~:o~;o:!:e

1
:s~or the promu~gation of rules in the follow· 

1. Rules Goi,erning the Department: 

"The Commissione, shall reorganize the department and estab-
lish therein such divisions as he may deem necessary and expedi-
ent. He may for'1ulate and adopt rule~ and regulations and 
prescribe duties :fiof. the · efficient conduct of the business, work 
and general admi1istration of the department, its officers and 
employees."4 ' , 

\ 

• .. '.Th·. is a.-dditio. nal de~eg1·. ted·g·r_a· nt ~f!- ~uthor·. ity m·. ak.es it unmistakabl.y 
clear tha,t the State H1g way Oomm1ss10ner, has the power to regulate 

· • the internal affairs of th State Highway Department. The Comrnis-
. sioner has never issued a. rnaµual of rules and regulati~ns for ·the. man-
agement of.· the Departm nt, ·but. he has adopted .numerous rules ind 

3 R. -S. 27:7-21. 
4 R. S. 27:1-8·. 
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regulations which were issued to Division heads as orders in the:form · 
of memorandums .. fact, these memorandums constitute th.e princi-
pal : body of , rules and regulations determined upon- by the Cominis0 • 

sioner.5 

2. Railroads and Street Railw,ays: 

"No consent, grant or fran~b.ise affecting any portion of a state 
highway, or'. of any road. included in the state highway· system, 
shall be given for the construction of a railroad or street rail~ 

. way thereon except upon approval of a.nd ,under ,con~itions ac-
ceptable to the ,Commissioner; nor shall any. person ente.r upon 
or construct· any works in or upon any state highway, except 
under such conditions and regulations as the Commissioner ma,y 

. prescribe." 6 · 1 

3. Oth,er R 1ule-Making Powers,: 

The co:risent of the Commissioner must be obtained before a public. 
utility may use a road, bridge or viaduct, anff he isprivileged to la,y .J 
down appropriate rules and ;regulations ·in .these situations.7 In con-
nection with' the ·State's contribution to counties for detour roads, the . 

'' 

•5 The State 'Highway Commissioner, over the years, h~s issued a considerable . number of 
rules and regulations to be observed by the personnel of the department in the discharge of 
their duties. For ex,p::(1ple, Regulatibn No. 2, issued May 10, 1935, states: · 

"To All Concerned:, 
. Commissioner Sterner has made a ruling that all matters to be considered for offi-
cial action by the Commissioner at a regular or stated meeting must be on the Secre-
tary's desl< twenty-four hours in advance of the time of the meeting at which· the 
items are to be presented, in order that sufficient time may be had for preliminary con-
sideration of s<\rrie and preparation pf the ~chedule. 

e R. S. 27:.7-44.1. 

1 ]?. S. 27:7-12 and 13. 

Very truly yours, 
. 'A. Lee Grover 

Secretary"· 

r 
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Commissioner may es I ablish certain co;nditions affecting the expendi-
ture of S.tate aid fQ.n s. 8 • The• Department. is · also authorized to pre-
.scribe rules .and· 'reg ations governing charges 1 for the use of pie1•s 
o~ ~ha:rves which come under its jurisdiction.9 

. . 

It fa apparent th t ample authority exists und.er the law to ~ake 
all rules and :regulatio s considered desirable or necessary. · The 1Com-
lnissioner, as a conseq ence, is not placed in the pqsit:ion of requesting 
legislative assistance e 'ch and· every time a new . situation arises neces-
sitating some form of regulatory action. 

/, 
I 

Prequalifioatfo · of Bid,ders: 

. · The prequalificati n of bidders was announced .on February 7, 
1936, effective April , 1936, in accordance ,vith legislation recently 
enacted res*ecting 'bid ing u~on public ,~ork. The reg~lations issued 

8 R. S. 27:3-5. On Febr~ty 19, 1937; the Com~issioner issued the followirig o;der: 
"It is hereby establis ed that the regulations heretofore established relative to ;ates 
of wages to be paid or labor employed in the performance of county and township 
aid work, be amende in order to comply with the provisions of Chapter 230 of the 
Laws of 1932, and in accord,mce with Paragraph 2, on Page 24, of our Standard State 
Highway Specificatiorls, to read as follows: , · 

Attenifon .is cal ed to the following State Laws. c'hapter 230/ Laws of 1932, ;ro. 
viding, as a co. ditlon of the contract, an eight hour working day for laborers, 
workmen and echanics, and requiring payment of preyailing rates of wages, 
and providing enalties for violations, 

, (Signed) E. Donald Sterner 
State Highway Commissioner" 

An example ,of an amendci.ent. to a previous order, issued Janu~ry 17, 1939, is shown below: 
. "h ~s HE~X 0RDER that. Paragraph 6 of the' Order made under date of July 16, 

1936, determining· the amounts in which the State will participate in ehgineeririg on 
township and· borough aid work, be revised to read. as follows : 

6. 'The Sta e approve·s the.following sched~le of engineering rates and will 
share in the eng neering cost in,accordance·with the Township and Borough Aid 
Act except tha in all counties other than first class •counties the maximum · 
amount ,in whic the State 'lvill share shall not exceed $1,000.00 per mile with 
no allowance o engineering on funds expended ,by the Works Progress Admin-

1. istration : · 
$ 10,000.00 .to $ 25,000.00-10 to 9¾% 
· · 25,000.00 ''. 50,000.00-c9¾ to 8% 

50,000.00 " 100,000.00-8 · to , 6¾% 
--. }~8:8~R88 :: . i,~g8:888:8~~ t~ 

9 R .. S. 27:7-49 et seq. 

'' 
(Signed) E: Donald Sterner 

, State Highway Commissioner" 

.1 



xxiii. 
' • , • ' ' \ _, \ \.: • 1' ·' • •• ' ', • 

by the Commissioner set forth 'in. specific terms those who may'bid'arid' 
unde;r what conditions. Contractors. are · classified a+td -· are only per-
m,itted to submit ,bids on specific projects ju accordance with the·· rating . · 
1receive'd. The right of appeal is granted to the contractor and. provi- '' 

' ' - ' . . ' .. 
sion i!:'! made for aii .impartial hearing before the Commissioner or the.· 
B'oarq. of, .Review, although the Cm:runissioner may reje~t any bid at. any 
time prior to the a~ard of a contract ... No deviatio_ns from the_ rules 

. and regulati(;ms are permitted.10 __ 

5: Stwnq,ards -and° Speciji,ootio;,,s: 
' I • , ,' ., ,' 

. , . ' \ " 

-These rules' aJ).d regulations are ailso 'inc~rpOrated in the Depart-' 
inent's handbook, Standwrd Specifications for· Road and Bridge· Con-. 1 •. 

structio>n (1941), 'which, in itself., is an exercise._of the ·commissioner's 
rule-making power. _This •booJrlet 1s complete in detail and informs a . 

. contractor· in· precise engineering 'terms what_ is_ expected -oi him by the ' 
State Highway -Departmerit in the execution of a ~ont):'.act. It embraces 
a set of s~arid,ards and specifications by which State ~ighway inspectors 
may judge the quality of' the work being performed for the State.11 ·' : 

' ·' . . ) 

6.. Enflrance , to State' .H ighw~ys :· \ 

Un,der, the.authority of_ the'Highway Act,· rules w~re i.ss~~d regu-
lating the. "procedure, limita.tions and ·:methods of construction under 
• I • , ' J , 

. 10Ne~ Jersey State Highway Departm~nt, "R1gulatiohs ,C~veri~g the Ciassifi~tion ol -
Prospective Bidders issued in accordance with Title 52 :35; Revisep, Statutes o(.New Jersey; .. · 
1937.'.'- - . · . •' , . ' . -

.. .l_l fi.n ¢xampfe .oJ an ord~; of benefit ·to co11tractors is the· f9llowii:J.g regulation w:hich was 
issued on February 8, 1938: . . . . - . '. · ·. - · · .. . ·. 

"Owing to the long period of time required by the representatives of'the United State; " 
Bur:eau of Public Roads to m.ake .. their final ·'calculations on projects .accepted as ,corns , 

- pleted a,nd give final approval of the as-built' plans and final estimates as approved by 
the Depar-tment, .in -connection with Works Program Grade · Crossing and Highway ... 

'. Project!roff the State Highway .. System, which is 09Casioning unrei,isqnable q.ela,y .. in · 
·_ making _,final payments to the contractors; IT 'rs HEREBY- ORDERED•'that semi.final pay~ _ 

merits· be made to ·those cotitractors, Withholding an amount representing 10 per cep.t, 
- of the retained percentage on account'of w9rk-completed under the. contract or in ac-

cord,mce with executed Change · of Plans, Extra Work Orders and Supplemental 
Agreements ·which have been approved by -,the Federal Bureau, subject to the dmtrac-
to_rs cc;iinplying with1 all necessary formalities.. · · · 

· · · (Sign~d) E.. nonald Sterner .-- _ 
State Highway Coinjnissioner'.'. . 

; I 
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which· abutting owner may. b,e permitted to construct vehicular • en-
trances to State High ays." 12 . 

· The policy ·of the State Highway Department is, generally speak-. 
ing, as follows : - 1 

i'The High,vay epartment will authorize no construction with~ 
in the limits of the highway which will adversely aff.ect the sta- • 
bility, appearan e or designed functioning of the highway itself, 
.or any of its c mponent or auxiliary structures. The Depart-
ment will expen no public funds in assisting ::tbutting owners to 
obtain access to the highway.ma 

I 

The Department, in fa t, reserves the right to relocate or eliminate any · 
driveway·. pre_viously a thorized. · 

. These 'regulations apply especially to· protection of the traveling 
public, protection of t e State from suit and protection of . struct~res 
and drains.. They •. all w the · State Highway Department to impose 
special conditions ·~t a y time upon those who seek 1 a' permit for open~ 
ing a driveway leading to .!3- State High'Yay.14 

Summary and Conclus. ons: 
' . , . . 

. . In those cases, the efore, where rules and regulations were· clearly 
indicated, the Commiss·oner has not hesitated to use the full·authority , 
granted by· 1egislation . o establish the·, conditions, which .:would . govern 
the relations between he public and. the State Highway Department. 
No such fol'.mality att nds the issuance of rules and :regulations relat-
ing. tQ the operations o the Department itself. 

· On the whole, how~ver, it would appear that the Commissioner has · 
used his rule-making piwer wisely and discreetly. . Where it ~as to the 
in.·· tere~t.s of t. he ·pu .. b. Hc.· .: hat. un. ifo~m. stand .. a:ds be. ad. opted, ap·p·· r?pri11t~ 

· rules and regulations ave been issued. which have been of assistance . 
. in the administration f the Department. No ,attempt has been !Illade, · 

: .... 12 New Jersey State HighLay D~partmertt, "Regulations and Instructions 'Concerning the ' 
Cortst~uction of Driveways" ( ctober, 1940), p. 1: · · . · . · •, ... · • 

13 lbid. 
u Ibid., p. 11: 
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· ,however, to cover every conceivable .. situation by formal ~ulings of the 
Commissioner. 

Nevertheless, a greater . use of the rule~making power is. 'possible, 
and it is recommended that·the Commissioner undertake a survey of all 
the activities of ~he ·Department· iri which ru~es and regulations should 
be promulgated. ·· This would result iil the standardizing of procedures 
and ern}ble essential work to be perforwed efficiently without the loss 
of desirable flexibility. .'\ -

' . ' ' 

Witho~t atte~pting to 'impose a• blanlret requirement, which is n'.ot. 
feasible, 'the Commissioner. should,· wherever he deems it appropriate, 
adopt a reguiarized :procedure for the promulgation ,of recommended 
rules and regulations which ha;e been formulated with the assistance 
of High\vay Department executives. , This. procedure should employ 
such devices as inv:estigatjons and reports on. specific problems demand, 
ing attenti.on, the holding of consultations and · co:p_ferences with those 
groups who will be affected by -the contemplated regulations, ,the hold~ 
ing ,of public hearings in appropriate situations, and the conducting of 
extensive .research in the various problems under study by the staff 
of the Highway Department. · 

Once promulgated, new rules and regulations should be adequately 
pubUcized and extensively distributed to -all who are interested. 
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