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ABSTRACT
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use plan and progress on the update and extension of the long
range plan to 2020.
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This report was prepared to meet the requirements of the Intermodal Surface Transportation
Efficiency Act (ISTEA) of 1991 for a long-range transportation/land use plan and is
consistent with U.S. Department of Transportation, Federal Highway Administration
(FHWA) and Federal Transit Administration (FTA) Code of Federal Regulations, Section
450.316, 49 CFR, Part 613, Metropolitan Planning Rule, effective November 29, 1993. The
report follows WisDOT’s Translinks 21 Guidance for the preparation of an interim plan and
constitutes a status report on the ongoing transportation/land use planning process as it is
progressing toward completion of an update of the long-range transportation/land use plan.
This update effort is concurrent with the five-year update of the sewer service area plans for
the Fox Cities, Oshkosh and Fond du Lac urban areas, which comprise the regional land use

plans.
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INTRODUCTION

This report was prepared to meet the requirements of the Intermodal Surface Transportation
Efficiency Act (ISTEA) of 1991 for completion of a long-range transportation/land use plan
in all metropolitan areas by December 18, 1994, three years following enactment of the
landmark federal legislation. In recognition of the reemphasis given to the land use
relationship and to multimodality by ISTEA, it was administratively realized that the allotted
time frame was inadequate to complete the full long-range plan update within the guidance
of the ISTEA regulations and WisDOT’s Translinks 21 guidance for the coordinated
State/Metropolitan Planning Organization (MPO) planning process.

In March 1994, WisDOT issued its guidance for the preparation of interim and long-range
transportation plan updates consistent with U.S. Department of Transportation, Federal
Highway Administration (FHWA) and Federal Transit Administration (FTA) Code of
Federal Regulations, Section 450.316, 49 CFR, Part 613, Metropolitan Planning Rule,
effective November 29, 1993. East Central indicated that it would meet the interim
requirements to the extent possible rather than complete the long-range transportation/land
use plan.

This document, as recognized by its title, constitutes a status report on the ongoing
transportation/land use planning process as it is progressing toward completion of an update
of the long-range plan. This effort is concurrent with the five-year update of the sewer
service area plans for the Fox Cities, Oshkosh and Fond du Lac urban areas, which comprise
the regional land use plans. The results of sewer service area planning essentially serve as
the base forecasts for the traffic and transit simulation models in the transportation planning
process. While the Fond du Lac area is not specifically addressed from the transportation
perspective in the long-range plan at this time, it is integral to the land use planning and
sewer service area updates within the Commission, especially with reference to the goals,
objectives and polices reevaluation. As the second largest non-metropolitan urban area in
Wisconsin, the Fond du Lac urban area will be the subject of a companion transporta-
tion/land use planning process following completion of the Fox Cities and Oshkosh updates.

REPORT FORMAT

The format of this report follows the suggested actions point-by-point as outlined in
WisDOT’s Interim Plan guidance. The report references three companion documents
completed as elements of the long-range plan:

Long-Range Transportation/Land Use Plan for the Fox Cities, Oshkosh and Fond du
Lac Urban Areas: Issue Identification, June 1994.

Long-Range Transportation/Land Use Plan for the Fox Cities, Oshkosh and Fond du
Lac Urban Areas: Goals. Objectives and Policies, December 1994.



Long-Range Transportation/Land Use Plan for the Fox Cities, Oshkosh and Fond du
Lac Urban Areas: Bicycle and Pedestrian Plan, December 1994,

These reports are considered integral to the Interim Status Report. In evaluating existing
plans and their implementation, other reports are referenced, but are not part of the
submittal. As appropriate, more in-depth assessments of existing plan elements or
explanations of future analyses in the long-range planning processes are included in
Appendices.



(1) Facilities preservation & efficient use of existing facilities.

® Establish facility preservation and more efficient use of existing facilities as priority MPO
goals.

The Commission has in the past, as well as in the current reevaluation of its goals, objectives
and policies, given strong emphasis to efficient use of existing facilities to meet evolving
transportation needs.

The overall goal for the transportation system includes efficiency as one of its three intrinsic
characteristics. The "maximum system effectiveness for all residents" objective calls for the
travel needs of all population subgroups, regardless of capabilities and with concern for their
preferences, to be considered in exploring alternative service delivery mechanisms.

The "efficient street and highway system" objective includes policies to explore low-cost
improvements to existing facilities as the first measure considered, to promote the provision
of adequate financial resources for upkeep and renewal of existing highways, the exploration
of alternative transportation modes prior to the development of new or expanded highways,
and to coordinate traffic control signals to facilitate the efficient flow of traffic.

The "freight” intermodal objective includes policies promoting efficient truck routing oriented
to the freeway, expressway and high arterial system and the use of joint terminals and
common pickup and delivery services.

The "public transportation” intermodal objective includes policies to scale delivery systems
appropriate to the density of development, to promote land use patterns and site design
standards which can be efficiently served by public transportation, and calls for transportation
services to be coordinated to increase efficiency and avoid overlap and duplication of service.

The "bicycle and pedestrian travel" objective includes policies calling for the provision of
suitable on- and off-road routes, that such routes be integrated into the planning, design and
construction of all appropriate street and highway projects, that compact and mixed land use
should be encouraged to increase opportunities for bicycle and pedestrian modes, that new
development should be encouraged to integrate bicycle and pedestrian modes, and that
natural and man-made corridors should be utilized for bicycle and pedestrian trails to the
extent feasible.

® Inventory preservation needs and include in transportation plan.
® Categorize and summarize improvement recommendations by system preservation and system
expansion in transportation plan and TIP.

From a street and highway network perspective, Appendices A (Fox Cities) and B (Oshkosh)
analyze the capacity expansion project recommendations made in the respective urbanized
area plans, including amendments, and the degree of implementation since the plan’s
development or since the last major update to it. These projects are categorized as



principally expansion projects or as preservation of existing facilities to achieve capacity
improvements.

These preservation projects, whether original plan recommendations or amendments,
constitute the current estimation of preservation needs through the year 2010. Assessment
of future preservation needs through 2020 will require completion of the analytical phase of
the long-range plan with the availability of target year forecasts and model testing,

Though not in a published report for the Oshkosh area, the traffic operations recommenda-
tions impacted the city’s decision-making and extensive implementing actions have been
taken. The projects have included signal timing and synchronization improvements, parking
removal to facilitate traffic flow, especially with respect to channelize turn movements, and
spot channelization improvements to facilitate turn movements. The city has institutionalized

a traffic operations management program to monitor and continually manage system
performance.

Within the Fox Cities, the Cities of Appleton and Neenah have full traffic operations
programs, while in the balance of the area attention is only given on an "as needed" basis.
The Commission began developing a traffic operations data base for the Fox Cities, but has
not had the time to follow through with a full analysis, responding to needs only on a demand
basis and within the available expertise of the Commission staff. A full analytical evaluation
of Outagamie County’s urban arterials was completed in report form in 1990 from both a
capacity and operations perspective. This information has subsequently been used by the
county planning staff to annually update the county’s capital improvement program and by
the highway department to program its design and construction work activity.

® Assess extent that transportation plan addresses better operations/management of existing
system (TSM actions/transit route restructuring, etc.).

A major focus of continuing planning activity following completion of the street and highway
network plans in the late seventies was precisely transportation system management activities
initially focused on the TOPICS (traffic operations planning to increase safety and capacity)
on the highway side and efforts to effectively manage the public assumption of the transit
systems to maintain viable transit service as part of the total transportation delivery system.

The current planning process stresses preservation and the fullest utilization of the existing
transportation infrastructure. Traffic operations approaches to meeting capacity demand
receive first priority before other options are considered. Projects, while evaluated based on
“capacity need and pavement condition (sometimes indicating a lack of timely management
of the infrastructure), are also evaluated based on long-range plan consistency and long-term
programming by the community. Communities that have identified and programmed needs
well in advance are rewarded in the transportation improvement programming process,
putting a premium on awareness of proper management of the system. In fact, in the
current competition for project ranking of improvement projects, the project must be
referenced in an adopted multi-year (five or six years) capital improvement program to even



be considered for funding award. In reevaluating standards for project prioritization within
the development of the long-range plan, further consideration of appropriate management
measures in a multi-modal environment will be considered to strengthen the role of properly
planning and programming of transportation service delivery improvements.

From a transit perspective, planning has historically been short-range and aimed at better
management and operations of existing systems. Three to five year Transit Development
Programs and Elderly and Disabled Transportation Plans developed in specific response to
changing federal regulations have traditionally guided transit improvements. In the shorter
term, transit systems plan for operations and capital improvements annually in their
budgeting process and for the update of the Transportation Improvement Program.

To a large extent, implementation of transit improvements has been directly related to new
federal requirements or an abundance of federal aids. Major service improvements occurred
in the 1980s when federal funds were plentiful. With declining federal funding and new
federal mandates, both Valley Transit and Oshkosh Transit System have been exploring new
revenue sources to help maintain existing levels of fixed-route service and meet ADA
paratransit requirements. Chronological assessments of transit improvements in the Fox
Cities and Oshkosh urbanized areas are located in Appendices C (Fox Cities) and D
(Oshkosh).

Specific strategies for transit improvements to be developed in the long-range plan will be
keyed to revised transit policies which place emphasis on more flexible delivery systems,
proactive involvement of transit with land use decisions, and funding and organizational
structures better able to address regional systems. Long-range transit strategies, in contrast
to other modes, also will be strongly influenced by urban transit improvements and funding
levels proposed in Translinks 21.

® Identify needed current and future access management actions for system efficiency.

The Commission has placed high emphasis on access control measures since the late
seventies and has encouraged proactive actions by counties and communities to use access
control measures to protect the traffic carrying capabilities of its existing arterials to extend
the life of those facilities and to increase roadway safety. As part of the update of the goals
and objectives, the Commission has added a policy providing the specific guidance that
appropriate access control measures should be established for existing and future routes
functionally classified or proposed as principal or minor arterials.

Past progress in the enactment of access control measures has been focussed at the county
level, though a number of municipalities are beginning to follow suit. The counties in the
metropolitan area have principally relied on 5.83.027 allowing controls to be exercise on only
35 percent of the county trunk system. The Commission has encouraged counties to utilize
an approach wherein zoning, subdivision and driveway permitting powers are brought to bear
to achieve access management standards that are effective across all jurisdictional roadways,
not just the county trunk system. Within the Fox Cities, Oshkosh and Fond du Lac urban



areas, county actions have been taken using only 5.83.027 in Outagamie, Winnebago and
Fond du Lac Counties while no action has been taken by Calumet County. The broader,
more encompassing approach, while taken in several of the rural counties, has not been
embraced in the urban counties as yet.

Within most of the municipalities, while actions are taken to do some level of access
management, the implementation is spotty and not always done as a matter of consistent
policy. Within its 1993 Comprehensive Plan update, the City of Oshkosh adopted access
management policies to be incorporated into codes and uniformly applied in future
development decisions. It is the intent of the Commission to establish standards for the
management of access on principal and minor arterials that will be incorporated into all local
development codes to effectively achieve protection of the traffic carrying function of this
class of roadway regardless of jurisdictional responsibility.

(2) Consistency with energy conservation.

® Document how interim transportation plan considers energy conservation.
® Adopt energy conservation goal.

The Commission has had a "conservation of energy" objective as part of its goals and
objectives since initial development of the transportation plan in the seventies. In reviewing
that objective and its policies for this update of the long-range plan, the objective.and
policies were deemed sound and enduring in their guidance for the planning process.
Therefore, the objective and policies, save one, have been retained.

The overall policy of promoting a land use pattern that is compact, orderly and expanding
outward from existing development patterns has been determined to provide the basis for
achieving an energy efficient transportation system. Recommendations for capacity
improvements are made from the perspective of minimizing overall miles travelled in the
network. At the same time traffic operations modifications are recommended not just from
the perspective of improved flow and reduced time, but because of resulting reductions in
energy usage.

The promotion of ridesharing was tested in the late seventies coming off of the energy crisis,
but had little impact on changing motorist’s driving habits. Given the scale of the Fox Cities
and Oshkosh communities, the diminished mobility and demands on time were greater than
the perceived benefits derived from reduced energy consumption. The public was simply
willing to absorb the increased cost to maintain the flexible mobility of their own vehicle. A
more intensive look at those commuters that are incurring the highest costs will need to be
taken in exploring the opportunities for ridesharing to impact energy usage.

Under the "conservation of energy" objective, the Commission has adopted a policy
promoting the use of mass transit. As the energy crisis of the 1970’s illustrated, people will
switch to transit if they must. Both Valley Transit and Oshkosh Transit System had ridership



increases at that time. For significant benefits in energy conservation to occur from
increased transit use, a substantial number of commuters must change from driving alone in
their automobiles to riding the bus. Efforts will be made in the long-range planning process
to test the impacts of such a change on energy conservation. However, the more likely
relationship between energy conservation and transit in the long-range planning process will
be subliminal: one reason for maintaining a viable transit system is to ensure that if the
nation is again faced with an energy crisis, transit will be in place as an alternative to the
automobile.

(3) Congestion relief and prevention.
® Inventory current and projected highway congestion locations.

As identified under item (1) earlier, Appendices A & B identify areas of needed improve-
ment in the highway network. To the extent that these projects are not new expansions to
the network, but are modifications to the existing facilities, they are indicative of the specific
areas of congestion.

Within the Oshkosh urbanized area, the area of peak congestion had shifted from the
downtown area to the frontage roads on either side of USH 41 centered on the 9th and
Witzel Avenue intersections. Following a special study which documented the congestion
problem and the fact that the peak period of congestion occurred on Saturdays during
shopping hours, a program for frontage road and intersection capacity improvements was
outlined which the city has been following as revenue is available. The east frontage road
(Koeller Street) has one more segment to achieve completion before attention is shifted to
the west frontage road (Wasburn Street).

A second area of congestion was evolving related to the southwest industrial park and the
development of a discount manufacturer’s mall centered on the STH 44/USH 41 interchange
area. In this instance the need to address capacity problems was recognized as the
developments were occurring and projects were amended to the plan to meet the needs in
a timely fashion, averting any extended period of congestion.

The principal area of congestion that needs to be addressed in Oshkosh relates to the
changed retail orientation from the downtown to the west side. In the past traffic movement
was principally north-south. Some of that has now shifted east-west and it is the growth
occurring west that has strained the east-west routes including Witzel and 9th Avenues.
Because Witzel Avenue has better design characteristics than 9th Avenue, has less abutting
land use constraints to its traffic flow, and is not encumbered by an interchange with USH
41 traffic, it has become the focus of east-west movement and has put great pressure on the
Wisconsin Street bridge crossing the Fox River. Ironically, the Wisconsin Street bridge is the
only one of four in the community without four-lane capacity, yet carries the highest volume
of traffic. The long-range plan analysis with the aid of a reestablished traffic simulation
model for the Oshkosh area will be invaluable in testing alternative improvements dealing



with east-west traffic to try to alleviate the increasing congestion in these corridors and bétter
utilize existing bridge capacity.

The remaining area of congestion is the USH 41 corridor carrying through traffic in
conjunction with local urban traffic movements. An evaluation of six-laning USH 41 between
STH 21 and STH 44 (and possibly on the Lake Butte des Morts crossing as well) will be
conducted as a major investment analysis within the context of the long-range plan.

Turning to the Fox Cities urban area, there are two principal areas of congestion. The first
is the vicinity of the Fox River Mall focussed on the USH 10 (Wisconsin Avenue) and
STH 125 (College Avenue) interchanges. The second is the Little Lake Butte des Morts
(STH 441) bridge and STH 441/USH 41 interchange. All other areas of the Fox Cities
network, following completion of the Tri-County Freeway (STH 441) are functioning without
adverse congestion.

The Fox River Mall area has become a major employment and shopping trip destination.
Being west of the highway, nearly all trips originate east of USH 41 or from USH 41 itself
and must funnel through the two interchange locations. Because all traffic movements in the
area need to share the same space, three-fourths to four-fifths of the traffic is usually sitting
and watching the other fourth or fifth take their turn. Stop gap measures taken at Wisconsin
Avenue to date have been to lengthen the left turn queue lanes to minimize blockage of
through lane movements. Additionally, the northbound off-ramp has been increased to two
lanes. At College Avenue the northbound off-ramp has been modified to allow double left
turn lanes after traffic had de facto created a right turn lane on the paved shoulder, however

the modification does not address the conflict between queuing left turn traffic and traffic
turning right.

The recognized solution to this congestion area is the construction of a full interchange at
Northland Avenue (CTH OO) one mile north of Wisconsin Avenue (combined with the
relocation of STH 76), to modify the College Avenue ramp intersections, and to close the
Wisconsin Avenue interchange to allow free flow east-west crossing movements of USH 41
unencumbered by USH 41 ramp traffic. All of these modifications are programmed except
for the closure of the Wisconsin Avenue interchange negating realization of the full solution.

Failure to fully implement the recognized solution can only be attributed to political
rationale.

The second area of congestion is the STH 441/USH 41 interchange including the Little Lake
Butte des Morts bridge. The bridge, built with two-thirds local funding, was built with the
basics only (four travel lanes) which proved adequate with lower usage levels. However, as
travel increased it became readily apparent that the lack of emergency lanes on a three-
fourths mile span does not meet basic safety design standards. Any accident on the bridge
in recent years has led to instant congestion or shut-down of traffic flow until such time as
the accident scene is cleared. With the completion of the Tri-County Freeway, traffic levels
have at times topped 50,000 ADT leading to consideration of six-laning the bridge.



The area of peak congestion in the Fox Cities is the STH 441/USH 41 interchange where
STH 441 westbound traffic exiting to USH 41 southbound or Lake Street needs to lane shift
with USH 41 southbound traffic exiting to STH 441 eastbound or Lake Street. Modifications
to the interchange are programmed as part of the relocation of the USH 10 Corridors 2020
route align with STH 441 making this a full freeway/freeway interchange. Interchange
modifications will be staged over a period of years with the final completion culminating with
the six-laning of the Little Lake Butte des Morts bridge.

® Analyze strategies to alleviate/prevent congestion as part of the transportation plan.

Specific congestion management strategies will be developed within the long-range plan and
probably key on a variety of network capacity and traffic operations actions to achieve the
desired minimum impacts. What the particular mix of strategies will be needs to be tested
iteratively with the modeling tool, including alterative land use options.

(4) Effect on land use and consistency with land use plans.

® Include a qualitative evaluation of consistency between transportation plan and land use
plan.

The East Central Wisconsin Regional Planning Commission has a policy-oriented
comprehensive planning process. This is a two-tiered approach with a comprehensive
regional policy plan providing guidance and integration of functional plans, programs and
forecasts. Figure E-1 (Appendix E) graphically depicts the flow of the process.

Within the regional policy plan, goals, objectives and policies are established which provide
the framework and integrating mechanism for development of program goals in four
functional areas: transportation, open space, economic development, and environmental
management. The functional area goals guide development of plans composed of more
specific objectives and standards which are the basis for alternative strategies, recommenda-
tions, and programs. The introduction of major plan alternatives thus flows through the
functional plan elements in a consistent manner.

East Central has settled on the policies plan approach for one basic reason: its potential for
effectively bridging the gap between specific project recommendations and their implementa-
tion by local governmental units. The policies plan approach places emphasis on establishing
criteria for sound decision-making to be applied on a project-by-project basis and on shorter
range programming of necessary projects. The potential for alternative directions consistent
with the plan criteria is always maintained. The result is a dynamic process for bringing
recognized and accepted planning policies and criteria to bear on the concerns before
officials at any time, whether one year from now or 20 years from now.

The development of the current urban transportation plan and land use (sewer service) plan
have used the policy plan approach. While these functional plans were completed at



different points in time, the overall regional policies guided plan preparation. Additional
consistency between the transportation and land use elements is gained through standardized
inventory, analysis and projection methodologies.

® Determine extent transportation plan is serving existing development versus opening access
to new development

The current regional plan directs development to the existing urban areas and promotes
growth, including new transportation facilities, in a staged and orderly fashion. A primary
land use objective is "to promote compact communities which contain centralized,
concentrated and compatible urban development patterns. The related transportation policy
recommends that "development of new or expanded highway corridors should generally be
limited to situations where they are clearly needed to; alleviate significant safety hazards,
relieve communities of heavy through traffic burdens, alleviate traffic congestion, conserve
energy in highway use, and stimulate economic development." These and other related
policies thus promote the principle of service to existing development prior to opening new
areas and extending additional facilities and services.

There have been only two major transportation plan recommendations that open access to
new development areas. The Tri-County Expressway (STH 441) and Westside Arterial are
new transportation corridors. These corridors and related land use development areas are
shown on Map 1.

The Tri-County Expressway is designed to serve the existing Fox Cities urban area with the
primary benefit of relieving internal traffic congestion on the existing highway network. New
development areas are served by the facility to the south and east of the City of Appleton.
These areas total approximately thirty-five percent of the corridor and are incidental to the
overall benefits of the facility.

The Westside Arterial is designed to serve new development areas on the west fringe of the
Fox Cities. This facility serves an area of planned development with seventy-five percent
forecast to be developed within the projection period. The facility has the added benefit
of relieving existing local traffic on USH 41.

® Begin to study land use impacts of transportation decisions.

The land use impacts of two major transportation proposals described above have been
studied within the transportation plan. The Tri-County Expressway predominantly serves
existing development while the Westside Arterial serves future development.

The Tri-County Expressway is perhaps the largest and most significant transportation
improvement project in the Fox Cities area. While the initial proposal for the Tri-County
was made over 30 years ago, the project plan was tested and revised through the urban
transportation planning process in the 1970’s modifying the proposal to freeway status. The
Tri-County serves two important functions. The first is to move traffic and the second is to
provide a framework for guiding and integrating urban development.
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