Regional Framework for Highway Jurisdictional Transfer Study

Executive Summary September 2020

The Regional Framework for Highway Jurisdictional Transfer Study identifies which state-owned routes in
greater Portland could be evaluated and considered for a jurisdictional transfer based on regional priorities,
and summarizes key opportunities and barriers to transfer the routes. For the purposes of this study,
jurisdictional transfer (also referred to as interjurisdictional transfer) is the process of changing ownership of a
highway right-of-way from the State to a local jurisdiction — a city or county." The decision framework serves as
a tool for the state, regional and local jurisdiction leaders to identify promising candidate roadways for transfer
and facilitate successful transfer of roadway ownership. The study was convened by Metro in collaboration with
the Oregon Department of Transportation (ODOT).

Metro's 2018 Regional Transportation Plan (RTP) identified a jurisdictional transfer assessment as a necessary
step to help the region meet its equity, safety and multimodal goals. In greater Portland, ownership patterns
of streets, roads, and highways reflect historical patterns; these patterns do not necessarily reflect current
transportation, land use, and development needs.

Several arterials in greater Portland were originally constructed to provide connections from farmland to the
cities (referred to as “farm-to-market” roads). Over time, they grew to become highways. In 1956, the federal
government began building the Interstate Highway System (known as the Dwight D. Eisenhower National
System of Interstate and Defense Highways) and between 1960 and 1980, the highway system in the Portland
area was built. It included limited access facilities such as Interstate 5 (I-5), 1-205, and Highway 26, which
provided more efficient long-distance travel options and replaced the function of the existing state system.

Since then, much of the land surrounding these highways has evolved to accommodate population growth,
new development, and diversified land uses. As a result, many of the original roads now serve multiple travel
needs, providing space for people walking and biking, taking transit, and making short- and medium-distance
trips by motor vehicle. Roadway designs that catered to convenient auto access and were useful last century do
not always work for our communities today. Managing these roads — ones that used to function as highways —
to meet the needs of our communities, especially people of color, people with low-incomes, or limited-English
speakers, has become increasingly complex due to historic lack of public and private investment in areas
serving disadvantaged communities of color or communities with lower incomes.

While roadway functions have changed, for many, their roadway classification and physical design have not.
Roadways that remain state highways retain the same classification identified in the 1999 Oregon Highway
Plan (OHP), as amended. Transferring non-limited access state highways that function as urban arterials to local
jurisdictions could provide the opportunity for them to be re-constructed and operated consistent with local
design standards that may respond better to modern transportation uses and mobility options, desired land
use and development patterns, and community needs.

The study provides a toolkit for state, regional, and local jurisdiction leaders to identify promising candidate
roadways for transfer and to facilitate successful transfer of roadway ownership. It identified 11 state-owned
highway segments in greater Portland that could be considered for a jurisdictional transfer and addressed
some of the opportunities and barriers to transferring the routes. These 11 highway segments have significant
needs and deficiencies, such as pedestrian and bicycle facility gaps, poor pavement conditions, or inadequate
safety infrastructure. Many of these segments travel adjacent to areas with high concentrations of people

of color, people with low incomes, or people who speak English as a second language. In general, these
characteristics make them more promising candidates for jurisdictional transfer to local jurisdictions. In some
cases, there is current interest from the local jurisdictions to pursue transfer in attempts to align existing

and future land uses with community interest. As such, an investment in a jurisdictional transfer is not just a
transportation investment, but also a community investment.

1. A jurisdictional transfer can also be the transfer of ownership from a local jurisdiction to ODOT.
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In addition to briefings and workshops with members of Metro’s Transportation Policy Alternatives Committee
(TPAC) and Metro Council, project-focused committees were established to inform the study.

The Project Executive Team included representatives from Metro and ODOT and the Project Steering
Committee included representatives from Metro, ODOT, TriMet, Washington County, Clackamas County,
Multnomah County and the City of Portland.

Inventory of non-interstate highways

The study team prepared an atlas including all state-owned highways within the Portland metropolitan area
that are not freeways. The atlas identifies jurisdictional boundaries, national, state, regional and local roadway
classifications or designations and other roadway characteristics or elements such as surrounding land use,
average annual daily traffic volume, presence of sidewalks, bike lanes, and bridges, and environmental factors.
The atlas provided an inventory to help identify which roadways were studied further to develop findings
regarding the most promising candidates for jurisdictional transfer. The atlas is included as Attachment A.

Policy framework

The study team summarized the legal, regulatory, and policy framework for highway jurisdictional transfers in
Oregon. The team also identified major constraints to the transfer process and provided best practices based
on examples of completed roadway transfers in Oregon. The summary gives decision-makers the overarching
policy framework, relevant case studies and best practices needed to identify, analyze and implement
jurisdictional transfers in the region. (see Section 2 and Attachment B)

Corridor evaluations and findings

The study team evaluated 78 corridor segments within the Portland metropolitan area to determine the most
promising corridor segments for transfer. For the purposes of this evaluation, a corridor segment is defined as
a portion of an arterial highway within a single jurisdiction in the Portland Metropolitan Planning Area (MPA).23
The evaluation methodology consists of two parallel processes, each consisting of one screening round and
one evaluation round.

Round 1: Preliminary screening of all ODOT-owned arterial highway corridor segments in the
Portland MPA to screen out segments that are not viable candidates for jurisdictional transfer
because of their intended vehicle and freight throughput function

Round 2a: Technical evaluation of the remaining segments from Round 1 to select promising
segments for potential transfer

Round 2b: Readiness evaluation of the remaining segments from Round 1 to select promising
segments for potential transfer

The results from Round 1, preliminary screening, equally informed subsequent evaluation rounds. After Round
1, the study team evaluated the remaining corridor segments to identify the most promising segments as
candidates for jurisdictional transfer from two perspectives: technical (Round 2a) and readiness of the local
jurisdictional to accept and manage an arterial (Round 2b). The technical evaluation examined segments using
technical considerations related to the existing and future function of the roadway. Starting with a technical
perspective allows considerations about the function of a roadway to inform conversations about jurisdictional
transfer. The readiness evaluation examines the same universe of segments using readiness considerations
related to local support and interest, including characteristics such as jurisdictional capacity, leadership interest,
or experience with jurisdictional transfers.

2. The MPA is a federally-mandated boundary designated by Metro and encompasses all cities in the metropolitan area.
3. Corridor segment definitions are for this evaluation only. Highway transfer recommendations may combine or split

corridor segments based on what makes sense at the time of a transfer.
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The study team also conducted an equity consideration evaluation to identify highway corridors with higher-
than-average levels of people of color, low-income households, people who are unemployed and people with
limited English proficiency and/or disabilities. Those corridors with higher than regional averages of equity-
focused populations were given additional consideration as most promising for jurisdictional transfer.

The team evaluated and compared results from Round 2a and Round 2b, informed by the equity considerations
evaluation, to identify segments that appeared most promising for jurisdictional transfer discussion (see
Sections 3 and 4 and Attachment C for evaluation criteria and scoring and Attachment D for the Equity
Considerations).

While all of the corridors in this report are of importance, the team identified the 11 corridors with mile points
(MP) listed below (as shown in Figure ES-1) for consideration for further jurisdictional transfer discussions.
These corridors showed the strongest characteristics for potential jurisdictional transfer based on an
assessment of technical, readiness and equity considerations. Many of these highway corridors are within areas
that have higher than average concentrations of people of color and people who are low-income. In addition,
many of these highway corridors demonstrated traffic safety needs. Of the factors used in the analysis, these
factors were identified of critical concern in the 2018 RTP. Figure ES-2 illustrates the evaluation process.

1. Powell Boulevard (U.S. 26): MP 0.2 - 10.0

2. Barbur Boulevard (OR 99W): MP 1.2 - 7.6 ODQT Arterial Highways
3. SE/NE 82nd Avenue (OR 213): MP -0.1 - 7.2 v .
4. Tualatin Valley Highway (OR 8): MP 2.9 - 5.9 Preliminary Screening
5. Pacific Highway W (OR 99W): MP 7.6 -11.5 Tech"niga, Readiness
6. Tualatin Valley Highway (OR 8): MP 5.9 - 17.9 IR EiaHaton
M M
7. Pacific Highway W (OR 99W): MP 11.5 - 14.5
8 Farmington Road (OR 10): MP 5.9 - 7.3 '\ ,'
’ ' T 1 Findings =

9. SW Hall Boulevard (OR 141: MP 2.6 - 7.1 and

MP 7.7 - 8.9 Figure ES-2: Screening, technical evaluation and

10. SE McLoughlin Boulevard (OR 99E): MP 5.7 - 6.7 eddiness evaluation process

11. Willamette Drive (OR 43): MP 8.0 - 11.5
Need and deficiencies

The study team prepared a high-level assessment of the needs and deficiencies based on today’s conditions
and sentiments of the 11 potential jurisdictional transfer candidates identified above to help inform future
conversations about investment and/or jurisdictional transfer. The needs and deficiencies assessment is
designed and organized primarily as a tool for cities and counties most likely to receive these facilities and
secondarily for regional and state agencies. See Section 5 and Attachment E.

Cost estimating methodology

The study team developed a cost estimating methodology to provide partners with a consistent process for
use in developing and understanding the costs associated with a highway jurisdictional transfer in greater
Portland. The methodology is based on industry practices, asset management strategies, past jurisdictional
transfers, and technical expertise in consultation with ODOT staff and technical experts. Roadways require
maintenance, improvements, and oversight over the course of ownership. The methodology ensures partners
have consistent, necessary tools to consider these variables as local jurisdictions, Metro and ODOT engage in
conversations regarding highway jurisdictional transfer. See Section 6 and Attachment F.
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Figure ES-1: Corridors identified as promising candidates for jurisdictional transfer
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