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NOTICE

The project that is the sukject of this report was
approved by the Governing Board of the National Research
Council, whose members are drawn from the Councils of the
National Academy of Sciences, the National Academy of
Engineering, and the Institute of Medicine. The members of
the Committee reponsible for the report were chosen for
their special competence and with regard for appropriate

balance.

This report has been reviewed by a group other than the
authors according to the procedures approved by a Report
Review Committee consisting of members of the National
Academy of Sciences, the National Academy of Engineering,
and the Institute of Medicine.

This study was supported by the
Environmental Protection Agency.
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FOREWORD

. This report is one of a series prepared by the National
Research Council for the U.s. Environmental Protection

Agency.

In June 1973 the Subcommittee on Agriculture,
Environmental, and Consumer Protection of the Appropr1ations
committee of the U.S. House of Representatives held
extensive hearings on the activities of EPA, and the ensting
appropriations bill for fiscal year 1974 directed the Agency
to contract with the National Academy of Sciences for a
series of analytical advisory studies (87 Stat. 482, PL 93~
135). EPA and the Academy agreed upon a program that would
respond to the Congressional intent by exploring two major
areas: the process of acquisition and use of scientific¢ and
technical information in environmental regulatory decisicn
making; and the analysis of selected current environmental
problems. The Academy directed the National Reseaxch
Council to formulate an approach to the analytical studies,
and the National Research Council in turn designated the
Commission on Natural Resources as the unit responsible for

supervising the program.

The inside front cover of this volume lists the other
studies in the series, and the inside back cover presents a
diagram of the structure of the program. Each of the
component studies has issued a report on its findings.
volunme I of the series, Perspectives on Technical
infezmation fox Eanviroupental Proteciiep, is the report of
the Steering Committee for Analytical Studies and the
Comrmission on Natural Resources. It describes in detail the
origins of the program and summarizes and comments on the
more detailled findings and judgments in the other reports.

This typescript edition is part of an interim printing
in limited quantity. The report will be published in a
typeset version in the fall of 1977, along with the rest of
the series, and distributed for male by the Printing and
Publishing Office of the Naticnal Academy of Seiences, 2101
Constitution Avenue, Washington, D.C. 20418.

vi



PREFACE

This report is intended to serve as an aid in the
formulation of policy in the control of ncise, particularly
noige contributed by transportation vehicles. It is not
meant to constitute a piece of original research; rather, it
is intended to assemble from available information and
analyses a relatively systematic and nontechnical overview
that lays out the character of the problem, indicates the
extent of the available knowledge and its gaps, and reviews
and evaluates the instruments that can be used in
formulating effective policy.

This report has been designed to satisfy the request of
the Environmental Protection Agency {(EPA). It is intended
to assist the EPA in the formulation and execution of its
own programs for the control of noise., It is hoped that it
will also be helpful in the design of future legislation
about noise, both at the national and local levels.

No report on noise can he truly complete; the topic is
too vast for a single wvolume. Consequently, there are a
number of subjects that the Committee does not include in
ites discussions.

) There i3 no survey of EPA's involvement in noise
abatement, neither an assessment of its organization nor of
its strategy in addressing the problems of noise.

. There is no attempt to survey the network of noise
abatement agencies or to describe or analyze the division of
labor and law among the various federal agencies, e.g., the
EPA, the Occupational Safety and Health Administration, the
Federal Aviation Administration, etc., and states, regions,
and municipalities.

] The report is confined to policy issues for the
United States. While it offers several references to
studies in various Western Eurcopean countries, it is bound
+0 the current state of affairs in the U.S. by its premises
about the legal basis for policy, the nature of the aircraft
flaet, the mix and type of the automotive vehicles and
trucks currently in use, and other simllar factors.
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As background, the report discusses the distribution of
noise in the United States, the trends in nolse generation
and the methods of measurement of noise. It also offers a
iong description and assessment of the methods availlable for
the measurement of noise abatement and provides some
illustrative calculations of its benefits and costs. The
report begins, however, with its central topic, the policy
and legal issues in nolse abatement policy.

The work of the Committee was focused on noise produced
by transportation sources. There is evidence that
transportation is the major source of noise in this country
as measured in terms of the number of people annoyed by it,
and the sound emanating from the operation of transportation
vehicles has been a prime subject of regulatory concern.
Nevertheless, much of our discussion is applicable also to
noise emitted from other sources, and so a considerable part
of our discussion is concerned with noise in general, not
just with transportation nocise,

Reports written by committees must all begin with
individual contributions. Each of the chapters in this
report was drafted or revised by particular Committee
members or the study director: chapter 2 was first prepared
by Marcia Gelpe, Chapter 3 by David Green, Chapter 4 by
Kenneth Eldred, Chapter 5 by Edward Morlok, Chapter & by
Jerome Singer and William Sampson, Chapter 7 by Arthur De
Vany and Jon Nelson, Chapter 8 by Kenneth Eldred and Jon
Nelson, and chapter 9 by Axthur De Vany, Jon Nelson, and
Alan walters. I tried +o incorporate the Committee's
overall views in the Summary and in chapter 1.

The Committee wishes to thank members of its staff for
their assistance throughout the leong process of research,
meetings, writing, and rewriting: Jerome Singer, the study
director: Edward Friedland, senior research associate; Carol
Beers, secretary; and Glenn Davis, research asslistant during
a summer internship. Donna Gosnell, the Committeeils
administrative secretary, deserves special commendation for
her able shepherding of the report through to its
completion. 1In addition, the Committee wishes to express
its thanks to Eugenia Grohman, of the Aasembly executive
office, for her eritical and incisive editing.
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Last, I must claim a chairmants privilege to express my
deep gratitude to Dr. Singer and my colleagues on the
committee. Their knowledge and their dedication were
indispensable ingredients of the process of report
preparation. Above all, I aajoyed working with them and
learned a great deal in the process, What more can one ask
of one's colleagues?

William Baumol, Chairman
Ctommittee on Appraisal of
Societal consequences of
Transportation Neise Abatement
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STUMMARY AND RECOMMENDATIONS

The Environmental Protection Agency (EPA) estimates
(1974) that 16.5 million people live in urban areas of the
United States where the outdoor average sound levels are
higher than those that will cause hearing loss in the long
run {(over a Y0-year period) and that an additional 61.6
million people live in areas where the outdoor sound levels
exceed those causing annoyance and interference with outdoor
activities. The three major contributors to these noise
levels are general urban traffic, freeway traffic, and
aircraft operations. Overall, it is estimated that 75
pexrcent of the U.S. urban and suburban population live in
areas with average cutdoor sound levels above or at the
border of annoyance or activity interference. This is only
the most obvicus part of the transportation noise problem +o
which this report is addressed.

SUMMARY OF THE REPORT

The report is organized around two major topics: <the
range of alternative policy measures for transportation
noise abatement and the benefits and costs of abatement.
These two topics comprigse Parts I and III of the report;
Part II covers the measurement of noise, the current pattern
of transportation noise and its effects, and the projected
future pattern of transportation and the noise associated
with i¢, The committee's recommendations are presented in
+the latter part of this summary chapter.

Policy and Legal Issues

The Committee believes that transportation noise is a
serious problem; it has health effects potentially leading
€0 permanent hearing logs as well as significant annoyance
and interference effects. A central conclusion of the
Committee is that the abatement of noise requires a federal
policy, but one that can be integrated with state or local
programs. We also conclude that, for effectiveness and
given present technigues for monitoring and enforcement, a
federal abatement policy should include both direct controls
and emissions charges.



Legal problems of authorization, responsibility, and
mandate must be considered in policy formulation. PFor
example, the question of whether emissions charges are to be
construed as taxes, fines, or requlations is complicated and
far from settled: the consequences of a Fudicial decision
on this matter may have significant implications for the
effectiveness of a program of emission charges. Since the
desirability of increased reliance on a policy of emission
charges is a topic of considerable concern and since so much
remains to be gettled about the legal status of such a
policy, the discussion of the legal issues immediately
follows the analysis of policy.

The choice of a particular instrument of policy for
noigse abatement is affected by the circumstances of the
emissions. There are four types of policy instruments
available: (1) direct government activities to shield
people from noise or t0 protect them from its effects, e.g.,
gound insulation of schools and hospitals near airports; (2)
direct controls specifying required technigues or processes,
e.g., required retrofitting of muffling devices on engines
or prohibition of housing construction very close to
highways or airport runwayse; (3) direct gquantitative
controls, e.g., noise emission limits for trucks and
motorcycles; and (4) financial incentives, e.q., subsidies
for relocation of residences near airports or charges on
airplane engines that are proportional to their noise
levels. The report seeks to provide general answers to the
questions: What determines which instruments of control
should be used? At what level of severity or strength
should the instruments he used?

Direct Governmental Activities

In comparison with some other areas of environmental
protection, the scope for direct governmental activities in
nolse abatement programs seems to be relatively narrow. The
government can erect sound barriers, relocate roads or
runways, or build public housing in areas that are
relatively less exposed to nolse., But there seems to he
nothing, for example, that plays the central role that waste
treatment plants do in improving the quality of waterways.

Technical Specifications

Direct controls that impose technical specifications are
often fairly crude and inefficient. They do not lend
+themselves readily to differences in circumstances, such as
the differences from area to area in the ratio of
reaidential to industrial buildings. However, this type of
direct control has a significant role to play, particularly
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whan effective monitoring is prohibitively expensive or
impractical, since it is not feasible to enforce a rule that
places a limit on emissions when there is no way to
determine whoether and by whom the rule is violated. In this
case, the reasonable policy instrument is the imposition of
a technical requirement, such as the installation of
muf£ling equipment.

Quantitative Controls

Direct gquantitative controls-<i.e., noise emission
limits-~have one major advantage over technical
specifications: they allow private decision makers to
determine the most efficient way to comply, thus tending to
raduce costs. On the other hand, as with technical
specifications, this approach does not provide incentives to
emitters to bring noise levels to less than the maximum
permissible amount. Direct quantitative controls also
require monitoring of emissions.

Financial Incentives

The last c¢lass of policy instruments consists of
measures to make emitters pay in proportion to the noise :
emitted. By leaving it up to the emitters to choose their
own ways to reduce emissions and, hence, their payments,
they are motivated to reduce emissions by the most efficient
means and at lowest cost. However, financial incentives,
like direet quantitative controls, are practical only if
effective monitoring procedures are available, to permit i
agsegament Of the appropriate payment for each emitter., It ;
should be noted that monitoring is not always easy.

Transportation Noise:
Its Measurement, Sources, and Prospects

The measurement of noise is a complex endeavor. There
are about 100 nolse indices in current use, of two basic
types: single-event pressure levels and cumulative measures
that sum noise exposure over time. 1In spite of what appears
to be a bewildering maze of indices, however, we find that
there is a high intercorrelation between measures. Some
characteristics of sound that are not well described@ by any
index of measurement--for example, whether pursts of noige
are randomly spaced or occur at periocdic regular intervals--
and the high intercorrelation between measures suggests that
an attribute missing from one measure is not likely to be
captured by any of the other measures.



The effects of transportation noise in the United States
are examined in several ways in this report. First, noise
from all sources is considered for the extent to which it is
a source of annoyance or complaints. Transportation sources
are by far those most heavily implicated by neighborhood
residents: motor vehicles, for example, are cited 55
percent of the time., Second, noise sources are examined to
determine the number of people affected by each and the
magnitude of that effect. Noise from general urban +raffic,
from freeways, and from aircraft operations affect the
largest numbers of people. On an energy basis, the number
of kllowatt-hours per day equivalent to the noise emitted by
medium and heavy trucks and by aircraft operations is 60
percent greater than the energy egquivalent of 30 other
common 3ources combined.

The projections for future transportation operations and
mixture of vehicles and their associated noise production
indicate that increases in transportation activities--even
with each vehicle at its current noise emission level=--would
have only a minor effect on noise levels. The decibel scale
is logarithmic, and doubling of the sound pressure level at
any point results in a 3-decibel (dB) increase in sound: if
a single motorcycle's noise is 80 dB, the noise from two
such motorcycles is 83 dB. Thus, if all transportation
activities were doubled with existing vehicles and
facilities, only a 3-dB inecrease in general environmental
noise levels would result. (It would take a 10~d4B increase
for the sound to be perceived as doubled). Since new
vehicles, cars, trucks, and aircraft, are quieter than those
they replace, it is likely that overall transportation noise
will remain relatively constant, even with increased
operations.

Conversely, cutting all transportation activities in
half would result in enly a 3-dB reduction in overall noise
levels. The implicatlon is clear that any program for
abating transportation noise will have to do so by quieting
aources, insulating receivers, using barriers and the like,
rather than by simply reducing operations.

Benefits and Costs of Transportation Noilse Abatement

Benefits of Noise Abatement

The report examines some of the health effects,
ineluding hearing, cardiovascular, mental health, and other
health benefits of the abatement of transportation noise.
The clearest and most obvious health benefit of abatement is
reduction in hearing loss. While it is difficult to
implicate transportation as a separate cause of hearing loss
when other factors--aging and industrial and general
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environmental sounds=--are also involved, the report
concludes that a reduction in transportation noise may
contribute to a significant reduction in hearing loss.

The benefits to welfare of noise abatement constitute a
broader range of categories than the benefits to health.
They include the economic benefits of more efficient
systems, of saving resources, and of productivity increases
from less noise. These occur directly when nolse ceases to
interfere with work and indirectly when motivation and
morale are improved in a quieter workplace. The report
summarizes the known effects and probable abatement
benefits=-and the limited information--on the social effects
of noise and on annoyance and guality of life.

Monetary Measures of the Benefits
of Abatement: Property-Value Analysis

While the informal weighing of benefits and costs has
probably always been conducted by policy makers, the
analytic economic technique of cost-benefit analysis
requires that costs and benefits be described in
commensurate units. Since the costs of noise abatement
programg are usually estimated in monetary terms and the !
benefits usually are not, a model for the monetary '
estimation of the benefits of noise abatement is needed.

The one used is based on statistical evaluation of the
consequences of nolse for real estate prices (the property-
value model), which indicates how much individuals are
wllling to pay to aveid noise. The report examines the use
of the property-value model in general and in a number of
gpecific studies and algo discusses a number of related
isesues. For example, noise at a particular location often
comes from several sources--trains, cars, airplanes, etc.--
but studies of particular abatement options are usually
addregsed to one source at a time and rarely consider their
relation to the abatement options for other sources, which
would be necessary to determine the cost-effectiveness of an
abatement program for noise from all sources.

Costs of Noise Abatement

In considering the costs of abatement, the report
concentrates on the two major contributors of noise:
commercial aircraft and motor vehicles. For aircraft, such
factors as the retirement rate of the current, relatively
noisy fleet, the introduction of guieter new aireraft, the
development of new technology, and the probable effect of
increasing operations are analyzed. For motor vehicles, six
categories are considered: autos, motorcycles, buses, and
light, medium, and heavy trucks. For motor vehicles,



factors such as production costs, fuel economy, maintenance
costs, and mode of operation are analyzed,

The cost estimates are based on abatement programs
involving reduction of emissions and, to a lesser extent,
those involving shielding of recipients. The costs are
subdivided by the degree of abatement desired and the speed
with which the abatement is to be carried out. More
gstringent reductions in noise levels entail higher costs,
and the relationship between the degree of reduction and its
cost is not linear. On the contrary, the report concludes
that costs accelerate as the amount of noise abatement

increases.

Cost-Benefit Analysis: Some Illustrations

The report concludes with some cost-henefit
calculations. These caleculations do not provide any hasis
for evaluation of the desirability of any of the gpecific
abatement proposals-~such as retrofitting and two-segment
landings--currently under discussion. Their purpose is
modest--to illustrate the current state of the art and to
indicate the limited degree to which they can assist the

decision process.

RECOMMENDATIONS

The Committeets recommendations are grouped into five
categories: enmlssion charges and direct controls,
monitoring, federal peliecy and ccordination, research, and
cost-benefit considerations. The groupings are merely for
the reader's convenience and some recommendations could have
been placed, equally appropriately, in a different group.
Fellowing each recommendation, the chapter that contains the
supporting discussion and data is indicated. For many of
the recommendations, there is pertinent information in more
than one chapter; in these cases, more than one chapter is
indicated, with the primary one listed first.

Emission Charges and Direct Controls

1. some requlatory mechanisms are relatively self-

enforeing; others require considerable enforcement activity i
to be effective, Provision of adequate funds and ;
enforcement personnel is necessary for any abatement

program, but is crucial if regulations of the latter type i
are to have anything beyond moral force. Enforcement funds i
adequate to assure general compliance should be provided on
a continuing basis (Chapters 1, 3).



24 In the choice between direct controls and emission
charges, noise abatement policy has, until now, deprived
itself of what many analysts consider to be a valuable and
powerful tool by its exclusive reliance on the former. If
effective monitoring of the sounds emitted by an individual
source is practical, the use of charges may offer
substantial benefits in effectiveness, efficiency, and
reliability. Accordingly, we recommend that a substantial
role should be congidered for emission charges in cases for
which monitoring of indiwvidual sources is practical: for
example, in the contrel of airport noise. This approach is
also a promising instrument for the control of noise emitted
by truckes and major constructicn projects, and study of the
use ¢of emisgion charges for the control of noise emitted by
thege sources should be undertaken without delay. On the
other hand, largely because of the difficulty of monitoring
emissions from the individual sources that contribute to the
overall urban noise level and to noise along highways, it is
preferable, at least in the immediate future, for programs
designed to deal with these important noise problems to rely
on direct controls (Chapter 1}.

3. It would be highly desirable to carry out one or
more carefully designed and monitored experiments to test
and to document the effectiveness of a system of emission
charges. This experiment should, if necessary, be
authorized by explicit Congressional action and should
permit the system of charges to be confined for experimental
purposes (with suitable compensation, if necessary} to some
limited geographic areas, say to some particular airports
{Chapters 1 and 2). '

Monitoring

4 The effectiveness of noise abatement programs that
rely on emission charges depends on the availability of
reliable and economical methods of source monitoring.
Consequently, it is a matter of priority to provide means
for the financing of research on practical source monitoring
techniques, particularly for cases in which sound is
contributed by a large number of very mobile sources whose
emizsions vary with time and with mode of operation
(Chapters 1 and 3).

S Single~number noise indices (such as day=-night
sound level and equivalent sound level) appear to be
effective in monitoring the overall noise level at a given
time and location and are useful for an assessment of its
effects. Once computed, however, these indices do not help
in identifying the sources of individual intrusive events.
Ag a result, some other measurement procedures will have to
be used if the system of monitoring is to permit an

7



affective set of direct con*trcls based on source emwission
standards (emission quotas) or a system of emission charges;
each of these regulatory procedures requires information on
emissions by the individual requlated source (Chapters 3 and
1.

6. The Committee recommends that some provision be
made for monitoring the effects of requlation. This
includes the gathering by a central agency of current
information on the enforcement of regulation at federal,
state, and municipal levels as well as information on fines,
emission charges, compensation awards, easement purchases,
and other types of regulatory etffects. This information
should then be organized and made available to the public.
The Committee believes that such data are essential for the
evaluation of the efficac¢y of noise requlation and abatement
policies., Publication of the results, using some medium
such as the Federal Register, is recommended (Chapter 1).

Federal Policy and Coordination

7. In the choic2 hetween federal policy and local
option in noise contrel, there are grounds for favoring a
federal program with as much scope for wvariation by
geographic location as effective administration permits,
Without a program designed and administered under federal
supervision, there may, except in a few isolated localities,
he no effective noise abatement. However, a federal program
should, as far as is possible, aveid the imposition of
uniform and inflexible standards that disregard local
differences in needs and preferences, and it should,
wherever practical, offer opportunities for genuine local
choice by permitting local design of programs meeting
federal regulations and subject to federal review ([Chapter
n.

8. The Committee recommends that special provision be
made to disseminate among local control agencies information
about the design, adwinistration, and effectiveness of
various noise abatement procedures. States and
municipalities are unlikely to possess the resources or
perasonnel for research and design relating to abatement
procedures, If, for example, emission charges are adopted
by local governments, considerable care will be required in
structuring and in clearly explaining the charges to
minimize the danger of legal difficulties. The Committee
suggests that sample regulations for procedures such as
emigsion charges, as well as techniques for monitoring, data
processing, setting of rates, and the like, be distributed
0o state and municipal agencies {(Chapter 2).
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Research

9. Responsibility for research on noise is divided
among several agencies, among them the Department of
Transportation, the Federal Aviation Administration, and the
Department of Housing and Urban Development. Since
evaluation of each of their noise abatement programs depends
upen the specifjcation of each source's contribution to the
total noise, we recommend that EPA, as assigned in the Noise
Control Act, Section 4(¢), coordinate governmental noise
research. In order to specify the relevant components and
to permit effective assessment of the entire set of
programs, however, a mechanism for the establishment of
priorities and for program control is needed {Chapter 7).

10. Although there is a large body of knowledge on the
effects of noise it is, of course, by no means complete.
However, the absence of definitive information on noise
effects is not in itself a sufficient basis to reject a
proposed regulation designed to aveoid the chance of such
effects. In deciding whether there is justification for
intervention in an area in which there is strong reason to
suspect detrimental effects, but the presence of such
effects is not fully proven, one should consider both the
probability that the effects will occur and the seriousness
of the effects if they do.occur (Chapter 6).

11. The evaluation of the henefits of transportation
noise abatement programs, given the present state of
knowledge, relies heavily on statistical evidence showing
the effects of noise on real estate values. This is
virtually the only source of systematic evidence that yields
a monetary figure constituting an overall evaluaticn of the
benefits of noise abatement that is directly commensurate
with the costs of abatement. This appreoach is fundamentally
valid, though it is subdject to a number of sources of error
and bias for which explicit correction must be made, to
whatever extent the available evidence permits. At present,
these errors are significant and reduce confidence in the
results. Consequently, it is important that research be
carried out to help in the design and testing of alternative
or complementary methods of evaluation of the benefits of
abatement, with survey research approaches perhaps
constituting the most promising of these alternative methods
{Chapters 7 and 6).

12. Additional research on the effects of noise on
public health and welfare will apparently cost very little
relative to current expenditures on noise control and can
provide significant additions to the information on which
future noise policy can be hased. EPA is the only federal
agency that now is assigned responsibility for protection of
the general public's health and welfare from the effects of



noise. EPA should consequently ke provided the funds needed
to conduct additional research on the effects of noise on
public health and welfare, with emphasis on hearing loss,
other physiclogical effects, annoyance, and other social
consequences (Chapter 6).

13. As indicated in EPA's 1972 Report to Congress (U.S.
Congress, Senate, 1972), there are a numker of sources of
nolse about whose extent, intensity, and duration little is
known. If all the major sources of noise at a particular
point and time were known, any proposed akhatement program
for one source could be evaluated after ascertaining the
prior effects of all the more cost-effective alternatives
for abating the other sources. We recommend investigaticn
of the characteristics--extent, intensity, and duration=--of
the noise of currently unregulated sources in order to
facilitate these evaluations (Chapters 7 and 8).

Cost~Benefit Considerations

14. In designing programs or regulations for noise
abatement, it is essential that costs be taken fully into
account. ‘At the local level, there seemsS to be some
propensity to adopt noise control regulations regardless of
the resources that must be used in carrying them out. It
must never be forgotten that resources used for noise
abatement becomé unavailable for the construction of
hospitals, schools, improved housing, or for other programs
of high priority for the social welfare. Costs must never
be disregarded in the design of noise abatement pregrams

{Chapter 8).

15. The committee recommends that any evaluation of the
costs and benefits of a proposal for noise abatement should
explicitly consider their distributive effects. It is not
sufficient to determine that, in the aggregate, henefits
exceed costs or vice versa; rather, the distribution of
costs and benefits among different groups must alsg be
evaluated. The identity of the groups that will bear the
cost of the abatement programs and of those that will reap
their benefits is a c¢rucial issue. An extreme example is a
program that, despite a favorable benefit-cost relationship,
would reduce only the noise heard by the wealthy and would
levy all costs on the poor. Analyses of the distributive
consequences of proposad policies sufficiently detailed to
indicate possible inequities should be a part of cost-
benefit analysis (Chapters 1 and 9).

16. In a benefit-cost analysis, it is not legitimate to
treat the size of the benefit/cost ratio as an index of the
desirabllity of the program under consideration. A program
with a 2.6 benefit/cost ratio is not necessarily superior to

10



one whose benefit/cost ratie is 1.9. Rather, the
appropriate criterion is the selection of a combination of

: programs, the discounted present value of whose expected net
| benefits (benefits minus costs) is as great as possible
{(Chapters 9 and 7).
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CHAPTER_ 1
THE_CHQIQE OF_POLICY INSTRUMENTS

IRTRODUCTION

The central objective of this report is te be helpful in
the design and execution of abatement policy for
transportation noise, There are two fundamental issues:
wWhat is the appropriate level of severity (strength) of the
abatement measures to be undertaken? What instruments of
control shouwld be used in carrying out these measures?

On the first issue there is obvicusly a great deal of
choice. At one extreme, one could undertake absolutely no
regtriction of sound emissions, letting anyone produce an
unlimited amount of transportation noise, without hindrance.
At the other extreme, transportation noise could be reduced
to zero by bringing all transportation to a standstill.
Clearly, neither of these extremes is desirable or even
practicable. The issue, then, is to find what intermediate
point best serves the public interest.

The essence of the issue is that increased restriction
of sound emigsicn is not free. It imposes a very real cost
on the community. Ey this we mean that the cost is not
merely a matter of dollars, to which one may assign
secondary importance in compariscn to the effects of noise
on health and human stress; rather, the costs take the form
of inhibition of other vital activities. An obvious one is
transportation activity itself, as has Jjust been noted. As
control of noise becomes increasingly severe, the cost of
transportation can also be expected to grow, meaning that
the economy will find itself paying more for this vital
sexvice and possibly obtaining less of it. Another cost of
increased restriction of sound emissions--which is a bit
less obvious but not less important-~is the use of regources
in the process, in building quieter engines, in insulating
dwellings against noise, and sc forth. BAll resources used
in this way become unavailable for other social purposes=-
building hospitals and schools, eliminating slums, etc.
Thus there is a real and unavoidable trade-off that is
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implicit in any decision to strengthen restrictions against
noise.

If policy makers ignore this trade-off, they may impose
a degree of reduction in noise that, while desirable in
itself, irposes soclial costs that are greater than the
gains. Or, even if a given program does produce a positive
net benefit, it may be that a slightly less severe program
will yield net benefits that are higher still, all effects
considered. In either case, because the trade~off in terms
of costs and benefits has not been considered properly,
society will find its interests poorly served.

It may be noted that, characteristically in
environmental programs, the terms of the trade-off hecome
increasingly unfavorable as the program grows increasingly
saevere, oOne finds typically that, say, a 10~percent
reduction in emissions can be achieved at negligible cost
and a second decrease of 10 percent is apt to cost very
little more, but that by the time one gets to an 85-percent
reduction (in total) yet another 10-percent decrease is
prohibitively expensive, while going from a 90- to a 100-
percent reduction (i.e., total elimination of the emission)

is for.all practical purposes impossible.

In sum, because of the trade=-off between cosgts and
benefits, it is not true that a stricter (more effective)
noise abatement program is always to be preferred to one
that is less restrictive. The ohjective is to find the
point at which further tightening of the restrictions is no
longer beneficial from the point of view of the public

interest.

In trying to help policy makers achieve that objective,
this chapter examines four major guestions: Is there a need
for restrictive intervention? 1If so, what criteria should
be used in deciding on the degree of noise restriction to be
achieved? What role should be left to local option as
against uniform national policies? (By "local" here we mean
state and regional as well as municipal, strictly defined.)
What instruments of control should be used: that is, what
role should be played by direct controls rather than
financial incentives or some other approach?

1S INTERVENTION TO REDUCE NOISE JUSTIFIED?

I+ has been argued that there really is no defensible
Justification for governmental regulation of noise. First,
it can be argued that aside from outright physiological
damage, the undesirability of nolse is so much a matter of
personal preference and cultural conditioning that the
decision to require reduction in noise emissions amounts to
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the arbitrary imposition on others of the preferences of the
group that prefers quiet. If someone likes noisy
motorceycles or loud music, what right have others to require
a reduction in the noise to which that person is exposed?
Second, it is sometimes argued that differences in the level
of neise in different areas really give people all the
cholice they need. If they have the necessary incomes, they
can live in neighborhoods that are neoisy or quiet as they
prefer., Indeed, since rents and land values are reduced by
noise, as has been docunmented amply, the market mechanism,
if it is working properly, automatically provides financial
compensation to those who are willing to live in noisy
neighborhoods. Therefore, why is it appropriate to
intervene and force people to accept noise levels lower than
those they are willing to live with, in the process
undoubtedly foreing their rents upward?

The answer isg that, for noise, the market mechanism does

. not give people what they really want. There is an inherent

bias in the pricing arrangements that forces people to
accept levels of noise higher than they themselves would
gBelect taking into account all of the pertinent costs and
benefits.

Under the market mechanism, there will be overexpansion
(in terms of benefits and costs) of any activity for which
the user escapes payment in whole or in part. If
individuals do not pay for the water they use, for example,
they tend to let taps run freely. A firm that does not pay
for water will rarely if ever recirculate it if
recirculation incurs any costs. The market mechanism does
not work because the water-using activities impose a cost on
the community, but the user of the water does not hear the
full share of that cost.

Exactly the same issue arises in noise generation.
Supposgse, to make the argument more specific, that we can
measure the sgocial cost of noise precisely--say, that every
run of a noisy truck through the center of the city causes
$50 in neise damage. Obviously, it makes a great deal of
difference to the economics of trucking if the firm that
supplies the transportation is forced to pay that $50 or if
the cost is borne by those who suffer the damage. If the
truck firm is forced to pay the full cost of operation,
including the $50 cost of nolse damage, trucking prices will
be raised, the demand for truck transportation is likely to
be reduced, and the demand for substitute means of freight
transportation and for qulet trucks will be stimulated. All
thege effects will result in a quieter city, not because
someone has decided that this should be so, but because
truckers must pay the costs that the noise of their
activities generates. In other words, taking it to be a
demonstrated fact that noise does involve some social cost,
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it is clear that if those who cause the cost are ferced to
pay for it, there will be a quieter environment.

This analysis is not updermined by the argument that
individuals can now select their ambient noise level through
choice of residential communities. If those who generate
noise do not pay its soecial cost, the level of noise
everywhere will be increased. Thus, with higher noise
levels, even people who now live in noisy neighborhoods will
generally have less quiet than they would have had
otherwise. People in (the now scarcer) quiet neighborhoods
will have to pay rents that are higher than they would have
paid otherwise. People will pay for quiet with money they
would use to pay for other things if there were less noise
overall. Everyone is likely to lose in the process, except
for the noise emitters who are permitted to escape the costs
of their activities or the buyers of their products who also
escape the social costs of their consumption. The choice of
type of neighborhood in which to reside, to the extent that
there really is freedom in this choice, merely permits
people to divide up the burden of the excessive noise; it
does not cause that excessive noise to diminish.

This standard economic analysis implies that there will
be damage to the interests of soclety, as measured in terms
of the preferences of individuals themselves, whenever those
who carry out some activity do not themselves bear its costs
but shift them to others. So long as the social costs of
noise are not borne by those who generate it, noise levels
will mecessarily be excessive from the viewpoint of the
affected public, and some noise abatement measures will
definitely serve the public interest.

CRITERIA FOR DFECIDING HOW MUCH
NOISE REDUCTION IS APPROPRIATE

While it follows that some decrease in noise will
generate greater benefits than costs, the critical issue for
policy is the degree to which it is appropriate to restrict
noise emissions. The "hest" policy, by definition, involves
a balancing of the benefits of noise reduction against the
gogial costs that must be incurred in achieving these
reductions. It also involves consideration of who receives
the benefits and who pays the costs. Resources used in
producing retrofitting devices bhecome unavailable for the
congtruction of schools or hospitals or housing, and this is
part of the true social cost of any abatement problem. The
balancing of costs and henefits of noise abatement is
equjivalent to the allocation of resources among competing
uses, all of which offer benefits to society.
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Thus, the optimal degree of noise abatement can only be
decided after one determines to an acceptable degree of
accuracy the magnitudes of all the pertinent costs and
benefits. Aas the discussion in later chapters shows, the
state-of=-the-art is still) far from the point at which it can
yield clear-cut figures,

Voluntary vs. Involuntary Subjection to Sound

We can, however, enunciate several general propositions
about the sorts of restrictions on noise levels that are
indefensible in principle.

For thils purpose, one must distinguish between voluntary
and involuntary subjection to noise. A person who attends a
rock concert or sits close to the tympany section of an
orchestra in a performance of a Wagner opera may be
subjected to higher noise levels than someone who lives 500
vards from an operating sledgehammer. But the concertgoer
chooses voluntarily to bhe subjected <o the sound level while
the victim of construction noise does not.

There is a general principle that applies to this
distinction: whenever all of the individuals who hear a
noise choose to subject themselves to it voluntarily, the
generation of that noise is deemed to cause no net social
costs, That is, there is no cost that the nolse generator
shifts to others; one cannot use the analysis of the
preceding section to argue that excessive amounts of noise
will he generated.

Even in such cases, however, policy makers may decide to
impose some restrictions on sound levels in order to protect
those affected by it. Just as the law discourages cigarette
emoking, prohibits the use of narcotics, and requires the
installation of safety belts in automobiles, it may be
considered appropriate to protect people from the hearing
loss that frequent attendance at rock concerts may cause.
But these restrictions are either (1) designed to protect
soclety (i.e., those who do not hear the noise) from costs
that the hearing of noise by the others entails (e.q.,
public hospital care of people who go deaf from rock
concerts), or (2) they are an act of paternalism in which
the government in effect decides that it knows better than
the concert goers what is good for them. This applies only
to choice that is purely voluntary.

19



Physiological and Psychological Damage
vs. Annoyance Effects

A second distinction relevant to the appropriate level
of abatement measures is the difference between noise whose
effects are primarily annoying and noises that produce
demonstrable physiological or psycholeogical damage. It is
not necessarily true, however, that the physioclegical and
psychological damage must always be considered more serious
and more unacceptaple than annoyance. Mild and perhaps
temporary hearing loss may be considered less serious than
the persistence of nolse that makes life extremely
unpleasant, though neither physical nor psychological damage
can be traced to it.

Indeed, the appropriate policy measures in the presence
of either physical and psychological damage or annoyance is
always a matter of balance hetween costs and benefits, and
when all of the required information is available, exactly
+he same principles apply in both cases.

A significant difference may seem to arise only if facts
are uncertain--potential harm has been identified but not
proven., We reject the notion that the absence of evidence
of more than potential harm should preclude all regulatory
action. Conclusive proof cannot be expected if research is
required to show that delayed effects can be attributed to
earlier causes and if researchers are not allowed to conduct
controlled laboratory experiments that may subject people to
dangerous sound emissions. Damage that is unproven hut for
which there is good reason to suspect must be considered in
reaching a regulatory decision, taking into account both the
probablility of the harm and the magnitude of the threatened
damage. The larger the product of the probhability and the
magnitude, the greater the abatement costs it may be
raticnal to incur., If the magnitude of the threatened
damaqe is sufficlently large, the probability itself need
not he one or wvery close to one in order for regulatory
measures to be justified.

Lack of Thresholds for Noise Damage

It would be helpful, in dealing with problems of
physiological damage, if there were one or more identifiable
threshold levels of sound at which harmful effects to most
people first become serious or hecome increasingly so. For
example, if it could be shown that any sound less than 90
decibels produces no hearing loss but that any increase in
sound level beyond 90 decibels brings with it fregquent and
protracted hearing loss to many people, this would
immediately indicate what sound levels probably should be
prohibited.
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Unfortunately, the evidence indicates that matters are
by no means so simple. First, since sound is multivarlate
in character, the damage done by sound is probably affected
by pitch, duraticn, variability, and a number of other
characteristics in addition to its intensity. Second, the
magnitude of the resulting damage will wvary with
individuals, their age, their physical congtitution, and so
on. Finally, there seenmns to be no conclusive evidence that
+he damage effects of sound vary in a sequence of steps
rather than increasing more or less gradually with sound
energy levels., In short, the existence of convenient
+hresholds i3, at least on the basis of the evidence
currently available, doubtful at best. Accordingly, the
assumption that convenient thresholds applicable to the
entire population exist is likely not +to be helpful in the
formulation of policy and, at worst, can lead to the setting
of inflexible standards whose rigidity cannot be justified
by the facts.

NATIONAL CRITERIA VS. LOCAL OPTION

A third issue, which, like the others we have been
discussing, affects all environmental policy, is the degree
+o which it is desirable to permit each community to sek: its
own standards. Should the federal government determine
goals that apply uniformly throughout the country, or should
each community decide for itself the appropriate trade-off
between noige and abatement cost?

In favor of local option are the significant differences
in local conditions and the differences in the preferences
of local populations. In the center of a densely populated
metropolitan area, one simply cannot hope to achieve the
degree of quiet of a remote country area. Different ethnic
groups may differ in their attitude toward noise. People
engaged in different activities may differ in their
sensitivity to noise; a sound that is practically
unnoticeable in a factory may severely disturb a hospital or
a wilderness area. Moreover, even if people have the same
preferences, the cost of noise abatement will cause
variations in choices from one income group to another, just
ag it affects choice of vacation spot and type of clothing.
The availability of a variety of communities that differ in
levels of noise, with offsetting differences in rents and
tax rates will, all other things equal, broaden the range of
avallable choices. This, along with general distrust of an
omnipotent central government, is the basic case for local
control of noise emissions. There are, however, several
counter arguments of comparable persuasiveness.

The first rests on a denial that there really exists the
freedom of informed choice reguired by the preceding
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argument, If zoning requirements, social pressures, and a
variety of other impediments effectively prevent the poor or
families with small children or members of minority groups
from moving into neighkorhoods whose quiets/rent level
combination they really prefer, then the assertion that a
greater variety of szituations broadens the range of choice
loses its validity. The problem is compounded by lack of
information about the full effects of noise. In short, lack
of freedom to move may effectively undermine the broadening
of choices that variation in noise levels from one community
to another is said to make possible. As a result, some sort
of uniformity in a national program, with all of its
inflexibility, may prove to be the lesser evil.

There is a second reason for federal control of nolse
abatement. Competition for industry and jobs among local
governments may all but prevent any effective control of
noise generated by economic activities whose products are
sold in a national market. Since noise abatement measures
are costly, firms that operate in an area whose noise
program is strong are afraid that they will find themselves
at a competitive disadvantage compared to firms located in a
jurisdiction whose program is weak or nonexistent. An
airport whose noise standards are weak may perhaps be able
to lure business from another airport with an equally
convenient location but with strong abatement requirements.
Any local government is afraid of driving its industry and

.its job opportunities into the arms of another and so none

may bz willing to mske the first move towards the adoption
of measures for the control of noise. Since each area will
be reluctant to make itself unattractive to industry, if the
matter is left to local option we may end up, for all
practical purposes, with no abatement at all.

This problem bhas certainly proved a serious stumbling
block for local wanagement of controls over air and water
pollution. However, the likelihood of industries fleeing
from areas with strong noise measures may perhaps be smaller
than in the case of air and water programs because a high
proportion of noise is generated by activities that are
fairly immobile. Construction and transportation may not
relocate as readily as a paper mill or a chemical plant
because the services provided by the former must to a
considerable degree be produced in the area where they are
consumed.

A third disadvantage of local control is that it may
increase the cost of gathering the information needed to
design.a noise regulation program. Local controls require
acquisition of the relevant information by all the local
governments, rather than just the federal government. While
some of this duplication may be avoided by having the
information generated at one place and provided to agencies
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at other levels of government, this entails communication
costs and at least some review by local governments. On the
other hand, some of the requisite information may apply only
to the locality in question, and here the cost to the local
authority may be lower than that to a federal agency.

A fourth argument for federal regqulation arises from the
mobility of some major sources of transportation noilse, such.
as large trucks and other sound emitters that move in
interstate commerce, If controls on noise emissions of such
sources differ from state to state, the sources will be
required to comply with the controls of the strictest state.
Such controls will then effectively become npational
controls. It may be inappropriate to have such stringent
controls imposed everywhere throughout the country. In
these cases, national controls may be preferable to local
controls and, in any event, there may be Constitutional
questions about the legal right of individual states and
localities to exercise such controls.

The conclusion from all this is that the choice is by no
means open and shut. Neither local option nor complete
federal contrel is completely uncbjectionable. BAs a
compromise, one can seek the adoption of a federal program
with as much flexibility built inte it as effective
administration can permit. .

There are two ways in which flexibility can he built
into a federal program. First, goals can be varied
systematically on the basig of a formula that sets standards
that depend on a number of variables, such as density of
population, density of industrial and commercial activity,
etc. Alternatively, particularly where uniformity is not
erucial, the choice of criteria, perhaps within specified
bounds, can be left to local option. 1In this case, however,
it is essential that there be some attention to procedures
that offer an effective voice to all residents in any area,
not merely to a few groups with particular economic¢ or
political influence.

POLICY INSTRUMENTS:
DIRECT CONTROLS AND FINANCIAL INCENTIVES

Direct Controls

- Most environmental programs that are now in effect use
one of . two types of direct control as their main policy
instrument. The first type of direct control can be
described as process or equipment specification: for
example, the requirement that railroad tracks be welded or
the prohibition of certain types of traffic in the
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neighborhood of hospitals. This type of direet control
specifies in detail some action or'process -that is either
prohibited or reguizad.

The second and somewhat more flexible type of direct
control can be called an assigned emission limitation or
performance standard, which imposes a quantitative ceiling
on emissions by any given source, leaving it to the emitters
t0 decide how to satisfy the standard. So long as the
emissions do not exceed the assigned ceiling, the emitter is
taken to have complied with the regulation. (The
distinction between these two types of direet control, which
is significant for policy, is discussed below.)

Financial Incentives

While legislators and administrators have generally
shown a predilection for direct controls, most ecconomists
have argued that another approach to regulation of
environmental damage is generally superior. This is the use
of financial incentives in the form of emissions charges
that require +the generators of environmental damage to bear
the social costs of their activities. The principle is
straightforward: since the ability of the emitters to
escape the social costs of thelr emissions is a central
cause of activity that is socially undesirable because of
its effects on the environment, the way to deal with the
problem is to make those responsible for those costs bear
thelr burden.

It should be emphagized that, as with direct controls,
the basic purpose of a system of noise emission charges is
roeduction in noise levels, not punishment of the emitters of
noige. The idea is to achieve reductions in noise by making
it attractive financially for emitters to take appropriate
abatement measures or, rather, by making it financially
unattractive for them to fail to do so. Any payments by
them or any receilpts by the public treasury are incidental;
a system of emission charges will be successful only if it
succeeds in inducing a substantial reduction in emissions.

It should be noted that a system of charges, if set at
appropriate levels, can always achieve its purpose. As an
early Suprame Court stated, "The power to tax constitutes
the power to destroy ...." Emissions charges are not taxes,
and it is not their object to destroy any economic
activities, but a non-token charge can always ke set at a
level that achieves whatever degree of noise abatement is
desired. The issue is not whether a system of charges can
reduce noise, but whether they are in any circumstances the
most effective way to do the job.
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The levels of such charges can be determined in one of
two ways: they can be made equal to the best available
estimate of the monetary value of the social damage caused
by a unit increase in emissions (which, if satisfactory
information is available, is considered by economists to be
the best approach); or they can be formulated in terms of a
set of target standards for source emissions or

environmental sound level, with the charges selected, on the.

basis of the statistical evidence, sufficiently high to
induce the reductions in emissions necessary to achleve
those standards. These target standards can be determined
either on the basis of some evidence of harm or on the basis
of some evaluation of the reguirements of effective control.

It should be noted that, to be effective, a system of
charges must apply to governmental as well as to private
emitters. If the truck fleet run by a state or a federal
agency is responsible for unacceptable amounts of noise, an
appropriate payment should be taken from its budget as ah
inducement to take appropriate abatéement measures.
Exemption of any class of emitters from any type of
environmental program is obviocusly likely to impede its
effectiveness and efficiency although there i=s neither a
legal nor a logical barrier to the establishment of an
emissions charge plan with one or more classes of emitters
excluded.

The Choice Between Direct Contreols
and Financial Incentives

The authors of this report take a position intermediate
between. the two views that direct controls should never be
used and the belief that they are the solution to all noise
problems. We conclude that policy makers have gone much too
far in the universality of their rejection of financial
incentives and have denied themgelves a set of potentially
powerful and efficient tools that can make valuable
contributions to environmental poelicy. ©On the other hand, a
large number and variety of emissions, particularly in the
case of noise, are best dealt with by direct controls rather
+than by emissions charges, at least given the present state
of knowledge and technology. In the remainder of this
chapter we will discuss the virtues of each of these basic
approaches and suggest in broad terms which types of sources
of noise are best controlled by which method.

In confining our discussion to the three types of
instruments--the two types of direct control and the use of
charges for noise emissions as a finaneial inducement for
abatement, we do not intend to imply that these are the only
instruments that have been proposed or discussed. A varlety
of other tools, such as subsidies for insulation or
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construction of sound barriers and the auctioning of sound
emission permits, have also been used or suggested.

However, we believe that in practice the major contenders
for a primary role in noise abatement policy are the
instruments discussed here, and we will therefore do no more
than refer to the other policy instruments.

Desirable Attributes of Emission Charges

The grounds on which econcmists have argued the
superiority of a system of charges for environmental damage
over reliance on direct requlation and enforcement through
resort to the judicial system for fines or orders in each
individual case have besen presented so often that a brief
summary will suffice for this report. First, economic
incentives in the form of charxges for environmental damage
will prove more effective in both the long run and the
short. Although they are not, legally speaking, a tax and
are not collected through the tax system, charges will be
collected on a regular basis just as taxes are. Of course,
resort to the courts will be necessary to compel payment by
those who do not comply with the system, o enforcament can
at least initially turn out to be as burdensome as
enforcement under direct controls, though it is hard to
believe that it will continue to be so once the charges have
been tested in the courts and have become routine.

Second, emission charges (like taxes), once effectively
in operation, tend to be self perpetuating. Direct control
gsystems depend more on repeated initiation of enforcemsnt
actions by the requlator. Therefore, a charge system should
continue to work even if an environmental issue disappears
temporarily from the headlines.

Third, economists believe that a system of emission
charges promotes efficiency in an environmental program.
That is, it induces a pattern of abatement by individual
emitters who comply with a program that improves the
environment at as low a cost as is practicably achievable.
It provides the largest financial incentive for abatement
measures to those emitters who can abate most cheaply and
efficiently and can therefore avoid the charge at lowest
cost to themselves. This contrasts with most programs of
direct controls, which usually try to apportion the task of
abatement among emitters in a manner that is considered
fair, rather than attempting to assign them oh the basis of
the relative costs of the abatement measures by different
emitters.

Fourth, regulation through a system of charges for

environmental damage involves minimal interference in the
freedom of choice of individuals, not dictating how they :
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must operate or what technical processes they must adopt.
Rather, it uses the price system to stimulate their effort
and ingenuity to achieve the objective of environmental
protection. This alsc avoids locking firms into one
technology dictated by regulation, which may later prove to
be inefficient for particular firms or plants.

Fifth, and perhaps most important, a program of charges
does not transform normal economic behavior into a matter to
be dealt with by criminal penalties. Although high levels
of noise emission may be dangerous, there is nothing
inherently criminal about them. Rather, it is a part of
evaeryday economic activity, which may, however, involve a
misuse of soclety's resources. Just as a trucking firm is
expected to pay for its labor and its fuel, it is
appropriate for it to pay for the insulation and medical
costs its activity imposes on others. Emission charges
force manufacturers to take cognizance of the social cost of
their products (and emissions) along with the cost of
production.

Sixth, a system of emission charges can potentially
provide some revenue to the government and hence perhaps
reduce to some degree its need to raise revenue by other
means. This is in marked contrast to other instruments of
noise control pelicy, which generally require substantial
increases in government expenditures. However, this point
should not be overemphasized., Emission charges are not
intended as a revenue-raising device, and to the extent that
they are successful in reducing noise emissions, the payment
of charges by emlttexrs will be reduced,

Two.other issues about a system of emissions charges
require comment. It is often asked whether such payments by
emitters will ultimately fall proportionately more heavily
on the rich or the poor. The answer is that no one really
knows. For example, it may be surmised that if emission
charges were pald by airlines, the bulk of the cost would be
borne by rich people, who fly more often than poor people.
But part of the cost would be borne by air freight, which
may or may not invelve products bought preponderantly by
more affluent consumers, and part of the cost may be covered
by lower wages for airlines' cleaning personnel. In short,
many of the ramifications are so indirect and remote that we
cannot say with any degree of confidence who is likely to
end up paying the largest proportion of emissions charges.
What spotty evidence there is constitutes some reason for
concern that the poor may indeed pay more than their share
{see, for éexample, Freeman 1972, Dorfman 1975, 1976, and
Baumol and Qatest) but this may well be as true of the costs
of environmental programs involving direct controls.
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A second question relating to a system of emission
charges 1s whether it will work in view of the apparent
ability of the emitters simply to pass the charges on to
consumers in the form of higher prices and gc on emitting.
The answer is that, except where the firm in question is
completely removed from competitive pressures, it cannot
pass all of these charges on to its consumers. The most
conclusive evidence that this is so is the virtually
universal and bhitter opposition of emitters to a system of
charges, an opposition that c¢an most readily be explained by
the fact that these charges will cost them some money.

I+ is of course true that the charges can be expected to
produce some rise in the prices of the emitters' products.
But this, too, is part of the abatement mechanism of a
program of financial incentives., For the rise of relative
prices of commodities that cause emissions will help to
shift congsumer demand toward commodities whose production is
less damaging to the environment, and that, surely, is one
of the aims of such a program.

Circumstances Favoring The Use of Direct Controls

Despite the arguments for the virtues of a system of
emission charges or financial incentives, they do not

constitute a panacea for all environmental problems. There

are many circumstances, perhaps encompassing the
preponderance of major sources of noise, in which emission
charges will prove impractical or not be as effective as
direct controls. Specifically, there are at least six
general cases that favor direct controls. In four of them,
direct controls are inherently superior, while the other two
are matters of adaptation to political and institutional
realities.

First, if the effects of an emission are judged to be so
serious that it should bhe prohibited altogether, then there
is clearly nothing to be gained by setting up the elaborate
machinery involved in imposing charges that would have to be
g0 prohibitively high that they would never be collected.
While it is ¢true that charges can, in principle, work even
in these cases, there is little point in using this indirect
route. It is not clear that this advantage of direct
controls is likely to be of major significance for noise
abatement, except perhaps for the protection of workers in
extremely noisy factories or the prohibition of operations
by particularly noisy alrcraft.

Second, if there is a likelihood of unanticipated
environmental emergencieg, particularly if their
conseqguences are extremely serious, a system of charges may
prove to require too much time for its adoption or
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modification and be too slow in eliciting its effects. When
there i3 an alr pollution emergency that threatens to cause
an unacceptahble inecrease in both mortality and morkidity,
the easiest and most effective policy approach may ke a ban
on the use of private passenger vehicles except for
emérgency purposes and a ban on the use of incinerators
(perhaps with certain specified exceptions). This may not
be a case that i3 important for noise abatement since it is
hard to imagine serious and unanticipated noise emergencies.
Fhysielogical damage from noise is usually a result of
protracted and repeated exposure to sound; hence, the fact
that direct controls lend themselves to modification on
short notice seems to offer little or no advantage in noise
abatement.

Third, and probably the most important case in which
direct noise abatement controls offer advantages over
financial inducements, is if monitoring of emitting sources
is impractical because it is unacceptably inaccurate or

. costly; a program of charges will not work if it lacks the

information on which to base its assessment of fees,
Charges that are only haphazardly related to individual
emission levels will fail in their basic objective-~the
provision of a reward (the reduction in payments) that
increases with every reduction in emission levels,

It is important to note that where monitoring is
impractical, the assigned emissions limitation (performance
standards) approach to direct contreol is ruled ocut as
effectively as a program 0f emission charges. One cannot
enforce a fixed maximum decibel level on motorcycles if one
has no way of measuring how much nolse any given motorcycle
emita once it leaves the showroom. Where effective
monitoring ig not practical, process or equipment
specification (such as required retrofitting or welding of
ralls) remains the only reasonable option.

After reviewing the available material on noise
monitoring techniques, we conclude that some sources can be
monitored with sufficient effectiveness and econcmy to
constitute no significant impediment to the use of charges
as an implement of regulation. In other cases, source
monitoring is far more difficult, and direct controls of the
equipment-specification type may be the only available
optiocn.

The level of noise emission of standardized commercial
vehicles, such as aircraft or trucks, can be evaluated in
different circumstances by testing of the prototype model or
by periodic retesting, vehicle by vehicle, although both of
these approaches may run into some legal problems. While
the character of their noise emissions will vary with speed
and route, sample studies and records may provide tolerably
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approximate information. Strategically placed microphones
at construction sites or along railroad tracks may be able
to provide most of +he information that can reasonably be
desired for a program of charges, though there are some
techniques for partial evasion of such monitoring
procedures. Small construction projects of short duration
and general highway and urban noise levels, however,
constitute difficult monitoring problems, and, taken
together, are major sources of noise emission.

Fourth, financial incentives work very imperfectly if
+here are ways the emitter can escape the burden of charges.
This may be true of emissions generated by government
activity unless the charges cut directly into the budget of
the agency that operates the vehicles. If political
arrangements permit the agency to increase the budget by an
amount sufficient to cover the charges, its motivation will
be undermined, and only direct controls will be able to
induce an improvement in performance.

The same may be true, at least partly, of a regulated
public utility in private industry, such as an airline whose
profits are effectively constrained, if it is permitted to
ralse 1ts prices to cover any emission charges. There are
two important reservations here: £first, regqulatory lag is
likely to delay any such price adjustment and, meanwhile,
the burden of the charges will fall on the emitter. Perhaps
more important, any rise in prices granted by the regulator
will discourage consumption of the emitting products to some
degree and will reduce emissions correspondingly. In any
event, it is clear that, in either of these circumstances,
the case for a program of financial inducements is weaker
than it .is when more of the burden of these charges falls on
the emitter.

Fifth, in light of the legal issues (see next chapter).,
it is possible that a program of emission charges will
initially involve more complex, costly, and time-consuming
challenges in the courts than a program of direct controls.
If s¢, this should be counted as an item that favors the
latter. However, it is by no means clear that matters work
out that way on balance. Experiences such as the Reserve
Mining case, which has so far been in the courts for seven
years, indicate that direct controls are by no means immune
from legal costs and delays.?

Finally, it is no doubt true that direct controls are
today more acceptable politically than are emissions
charges., One may conclude that, even if charges are
otherwise superior, it is hetter to settle for the second-~
best program of direct controls than to hold out for the
best and end up with none at all. We are not in a position
to judge this matter. We may conjecture that the opposition
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to emission charges by local governments may weaken if their
financial difficulties continuwe to grow (as there is good
reason to expect), for a program of direct controls is
likely to add costs for enforcement while a system of
charges will, incidentally, provide additional revenue.

Toward a Choice of Policy Instruments for Noise Abatement

As we have seen, monitoring is one of the key
considerations affecting the choice among the three major
options: direct controls by process or equipment
specification, direct controls by assigned emission limits,
and emission charges. If monitoring of emissions by
individual sources is cheap, accurate, and effective, there
is a great deal +o be said for the use of emission charges,
while if effective source monitoring is impractical, only
process or equipment specification will work. This suggests
that the approach that most nearly resemhles a compromise--
direct controls by assignment of quantitative emission
limitations on individual emitters--may rarely be the
preferable choice. Either the more extreme form of direct
control or the use of financial incentives is likely to be
superior, :

There is, however, a second form of intermediate
arrangement. This is the use of financial incentives along
with assigned emission limitations, which the emitter is
prohibited from exceeding in any event. If charges are
sufficiently high toc be effective, the limitations are
likely to serve merely as standby ceilings that are in fact
rarely, if ever, reached. Nevertheless, such an arrangement
may prove comforting to those who are skeptical about the
reliability of financial incentives.

on the critical issue of monitoring, we may note that
noise abatement programs differ in two significant ways from
other environmental programs. Pirst, despite jits many
problems (discussed in later chapters), noise monitoring is
probably more accurate, more straightforward, and more
easily automated than monitoring for almest any other major
emission. This would appear to suggest that a system of
emission charges would be particularly promising for noise
control. Commercial jet aixcrafet are probably the best
candidates for emission charges since they operate from a
small set of airports and are capable of being monitored
with sufficient accuracy. However, in many cases of urban
or highway noise, the sound is.contributed by a very large
number of highly mobile sources., It is extremely difficult
in such cases, despite the effectiveness of monitoring
equipment, to attribute a specific component of the total
sound to a particular automobile, truck, or motorcycle.
While in such situations it is possible to monitor the
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general level of environmental noise quite accurately, and
even, perhaps, to distinguish the contribution of particular
classes of emitters (truck tires versus motorcyclas), it is
hard to determine, for example, which vehicle muffler was
derective and how much it contributed to the overall noise;
this would be required by an effective program of emissions
charges. 21l these consideratiocns are reflected in our
recommendations on appropriate instruments of control.

NOTES

1 Baumol, W.J. and W.E. Oates: EFconomics, Environment and
the Quality of Life. Englewood Cliffs, NJ: Prentice-
Hall, Ine., forthcoming.

2  The Reserve Mining Company, jointly owned Ly Republic
Steel and Armco Steel, dumps tons of taconite tailings
{asbestos-containing wastes) into Lake Superior, a chief
gource of drinking water for Duluth, Minnesota, and many
other communities. The grave health effects of the
ingestion of ashestos fibers appear to be well
documented, but the courts have been unable, in seven
years of litigation, to ban the dumping of these wastes.
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CHAPTZR 2
LEGAL 1SSUES

INTRODOCTION

This chapter examines some legal issues that must be
faced in deciding how (and whether) to impose governmental
control on transportation noise. Legal issues must be
considered so that the legal protection to various parties
is provided while unnecessary legal challenges are aveided.
The chapter deals with a few of the legal issues affecting
noise regulation, focusing on problems that have received
only limited attention in the past and that are particularly
relevant to the findings discussed in this report.

First, it considers the legal problems ralsed by
emission charges as distinct from other forms of
governmental regulation of noise. While this type of
requlation is emphasized by economists, it has received very
little judicial consideration. While economists have
frequently compared emission charges to taxes, this is not a
felicitous comparison £from the legal point of view., That
ia, if the courts treat emission charges as taxes, they are
likely to find them invalid. Furthermore, if emission
charges are treated as criminal penalties, the charge system
will be so burdened by procedural reguirements that the
advantages posited for a charge system will be lost. The
most advantageous legal characterization of emission charges
would be as some sort of civil fine or, better yet, as a
unique regulatory device.

Second, the chapter considers legal prohlems that are
rajsed by regulation that is designed primarily to prevent
annoyance, nuisance, etc., so-called aesthetic harm. Most
people dislike noise--~that is, they view noise as an
aesthetic harm-=-so aesthetic objections are clearly
identifiable as a reascon for noise regulation. While we
know of no past examples of federal regulation explicitly
designed to prevent aesthetic harm, we believe the federal
government should be able to regqulate for aesthetic
purposes. It should be noted that the power of state and
local governments to regulate on aesthetic grounds is firmly
established.
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Any regulatory scheme involves a myriad of legal
problems., These are generally familiar %o lawyers versed in
administrative law and are not included in this chapter,
which is not designed as a definitive legal study. It is
intended more modestly to highlight a few legal issues that
may have a significant effect on shaping the regulation of
transportation nodse and on which information is not readily
available, .

A BYSTEM OF EMISSION CHARGES

We begin with a description of how a system of emission
charges might work.

An administrative agency would set a schedule of charges
after considering the levels and effects of noise emissions
from the noise sources or categories of sources to be
subject to the charges. fThe charges could be set in several
different ways. The charge on any given noise emission
could he related to the value of the harm caused by that
level of emission: <+the charge could be made equal to the
hest available estimate of the monetary value of the damage
caused by the noise. Alternatively, a generally acceptable
level of noise could be determined. (This would not have to
he a level at which there is no harm from the noise, but
rather a level at which the harm would be accepted without
charging any costs to the noise emitter.) A charge could
then be made for noise emissions in excess of that level,
The charge for any increase in emissions would ke an amount
equal to the incremental cost of the harm caused by the
emission increase. Charges set in either of these manners
are harm-related charges., Charges can also be set on a
control-related basis. An acceptable base level of noise
emissions would be determined, and charges for any emissions
in excess of that level would be set at a level sufficiently
high to induce a reduction in emissions to the base level.

Notice of the charge schedules would be given to
emitters, who would have an opportunity to challenge thenm
before the agency and the courts., Once the schedules were
settled, the agency would make periodic determinations of
emission levels from each source or category of sources, and
charges would be asgessed based on those levels and the
charge schedules. Before any emitter could be required to
pay the assessed charge, it would have an opportunity to
challenge the assessment either before the agency or before
a court. .

For example, i1f the agency found that the emissions from
a certain type of truck were 95 dB(A) (decibels, A-weighted
sound level, see Chapter 3), and a truck fleet owner ¢laimed
that they were only 85 dB{A), the owner would be able to
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challenge the agency finding. The challenge might be
brought before a court or the administrative agency. If it
were brought before the administrative agency, it would be
subject to limited review by a court. In either case, if
the challenge were unsuccessful, the emitter would have to
pay the assessment. The agency could seek the aid of a
court to compel payment, if necessary.

Legal constraints on a System of Emission Charges

‘ There is no true system of emission charges now in
aperation in the United States. If a system of emission
charges for noise regulation is instituted, courts will
probably have to determine whether the charges are wvalid and
what legal limitations apply to them. In making this
determination, courts may view emission charges as a unique
and new type of regulatory device, or they may treat them as
analogous to existing types of monetary assessments,
applying to emission charges those legal rules that apply to
such other assessments. Statements of legislatures and
administrative agencies may guide, but they will not bind
the courts in deciding how to characterize emission charges.

This section surveys the other devices that emission
Charges may be taken to resemble and the legal constraints
on their use that would follow. It also discusses whether
specific statutory authorization for emission charges, as
distinct from other types of requlatory programs, is
required before emission charges may be imposed by a
regulatory agency.

Taxes

Perhaps the most familiar type of government assessment
is a tax. It is difficult to define a tax in a way that
distinguishes it from a license fee, a fine, or other
monetary assessments. The best we can say here is that a
tax is a type cof revenue-raising device to which a certain
set of legal constraints usually applies. If emission
charges. are treated as taxes, these constraints would apply
to the charges and may limit their usefulness. There would
at least be some uncertainty about how the charges could be
set and applied.

One of these uncertainties is whether an administrative
agency would ke permitted to set a tax. The system of
separation of powers prohibits a legislature from delegating
too much power to an administrative agency, which is part of
the executive branch of government. A statute delegating so
much power to an agency that it viclates the separation of
powers doctrine would be held invalid by a court, and the
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regqulations passed under such a statute would also be
invalid. while federal courts in recent decades have not
invalidated statutes on delegation grounds, a recent case
(Nagieonal cable Televigion Agsocjation, Znc. v. Upjited
States 1974) suggests that the threat to a statute is still
alive when the power to tax is concerned. According to this
case, a statute may be invalid if it delegates to an agency
the power to set taxes without sufficient guidelines on how
that powexr must be exercised., The cable television case may
be read to suggest that an agency cannot be given the power
to set taxes at all (but see federal Enerqyv_ddministration
v. Algopguin SNG, Inc. 1976). A gimilar doctxine is
recognized by some gtates., In fact, some state courts may
apply the doctrine against emission charges even if federal
courts do not do so. If so, federal agencies could set
emission charges, but state agencies in some states would
not ke permitted to do so.

This could be a significant impediment to use of
emission charges, because it is desirable to have an agency
rather than a legislature set such charges. Setting
emission charges involves many technical determinations
about medicine, economics, sociology, geography., etc., and
agencies are generally more adept than legislatures at
handling complex technical problems. Moreover, agencies are
more likely than legislatures to have the flexibility needed
to adapt to unforeseen problems in designing a new type of
system. In addition, charges will probably vary over time
as a result of changes in prices, in the volume of total
emitter activity, in control technology, etc., and
legislatures are less well suited than agencies to monitor
such changes and to adjust charges to them. If the setting
of emission charges by an agency is held invalid on
delegation grounds, the advantages of expertise and
flexibility may be lost. Since the delegation prohlem is
more likely to arise if the charges are characterized as
taxes, such a characterization would be unfortunate.

One way to minimize a potential delegation problem would
be to have the legislature specify in a statute what factors
the agency must consider in setting charges. Alternatively,
the delegation problem would be circumvented were an agency
to recommend charges to the legislature, with such charges
then enacted by statute. But this technique is likely to be
ponderous, particularly at anything other than the local
level., In addition, it is more likely to produce charges
set in part on the bagis of particular political trade-offs
that are beyond, and even contrary to, the ecconomic
raticonale for the charges.

Emission charges, if construed as taxes, would be a form

of indirect taxes, Indirect taxes levied by the federal
government must be uniform throughout the United States.
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Siwilarly, in mos+ s+ates, taxes levizad by the state must be
uniferm throughout that state¢. Under certain condi<ions,
sone difterences in tax rates may not violate the uniformity
requir=ment: similar activities must be taxed at the same
rate wherever they are found, but activities that are deemed
different may be subjected to different rates. Thus,
amittars of different levels or kinds of noise could be
charged at different rates. However, it is unclear whether
one emitter of a given noise could be charged more than
another emitter ot the same noise just because the first
emitter is located in a more populous area where thor2 are
more hearers and greater external costs associated with the
noise emissions. Yet the economic rationale for harw-
related emission charges that the charge be set at the lavel
of ths external cost associated with the emissions-~-would
require +that higher charges be assessed to the emitter in
+he mor< populous area. (Similarly, it is unclear whether
equal emitters could he charged different amounts because of
different control costs; this ray be desirable under a
control=-related charge scheme.)

# federal system of emission charges construed as taxes
may face a further problem. State and local governments are
immune £rom federal taxation under certain circumstances.
This immunity from taxation may be more extensive than state
and local immunity from direct federal regulacion. Thus, if
emission charges are characterized as taxes, it might be
difficult for the federal government to apply the charges to
state and local governments. However, the tax immunity dows
not now appear to be very breoad, and even if emission
charges are construed as vaxes, they probably could be
assessed against states and localities as long as they
neither discriminate against states and localities ag noise
emitters nor unduly interfere with the sovereign functions
of +the taxed governments., These rules would prohably permit
the federal government to apply emission charges to most
state~owned vehicles ewven if the courts chose to treat the
charges as taxes, although sore immunity question may arise
if almest all of the types of vehicles charged are state
owned. Again, a parallel problem exists with respect to
state and local systems of emission charges, where courts
may question the power of one unit of state governmernt %o
tax another unit,

Finally, if emission chargas are construed as taxes, the
statutory authorization must originate in the popular
chamhers of federal and state legislatures, which, on the
federal level, is the House of Representatives. This peint
could pose a problem if Congress were to pass a Senate-
originated bill involving emission charges that is later
interpreted as a taxation measure by the courts.
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The foregoing discussion does not argue that emission
charges will be treated as taxes, but only that charges
might be so treated and outlines the uncertain consequences.
It is mainly bLecause both emission charyes and taxes raise
revenue that a court-drawn analogy ketween the two is
foreseeable. However, there are also reasons for not
treating emission charges as taxes.

Emission charges Distinguished from Taxes

First, emission charges can be distinguished from most,
if not all, taxes. The primary purpose of emission charges
is not ralsing revenue, which is usually seen as the primary
purpose of a tax, but rather to encourage the proper level
of emission reduction at 2 minimal administrative cost.
second, there is no need to place extra constraints on the
government!s authority to impose emission charges by calling
them taxes. As discussed above, it appears that there may
be stricter restraints on the government!s authority to tax
than on the government's authority to regulate. To the
extent that this is so, it can probably ke ascribed to the
view that the authority to tax is stronger than the
authority o regulate. Rt least 9o far as emission charges
are concerned, we think this is an inaccurate percep%tion.

Emission charges involve no greater interference with
noise emitters than would direct controls, either in the
form of emission limitations or of eguipment specifications.
In fact, one of the justifications for emission charges is
that they involve less interference with the emitter. Each
enitter is free to decide what degree of noise abatement to
achieve and how to achieve it, subject only to the
constraint of paying the cost of the unabated noise through
the emission charge. Since emission charges thus interfere
with emitters even less than do more traditional types of
requlations, the legal safeguards applied to limit
governmental power in the case of regulations should he
sufficient; such additional safequards as may apply to the
taxing power are unnecessary.

Fines

A fine is a charge levied on a party as a penalty for
vioclating a legal standard. There are two types of fines:
criminal and civil. The distinction between the two is
sometimes unclear, but can be important:; more procedural
protections must be given to noise emitters if the charges
are treated as criminal fines than if they are treated as
civil fines.
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However emission charges are characterized, courts are
likely to find that each emitter must have the opportunity
for some sort of hearing before being required to pay the
charges. The alleged emitter must have the opportunity to
challenge both the validity of the charge scheme and the
accuracy of the specific charge assessed against it.
Howaver, the procedural protections that must be afforded to
a source at the hearing may vary greatly depending on how
the charge is characterized.

If emigsion charges are treated as criminal fines, the
law would afford many procedural safeguards to the emitter
at a hearing. For example, individual court trials with a
judge presiding would be reguired before a charge could be
enforced against a nolse emitter, the emitter would have a
right to a jury trial, and emission levels would have to be
proved beyond a reasonable doubt instead of only by a
preponderance of the evidence. It is also likely, but not
certain, that each emitter could challenge the validity of
the charge scheme and the charge schedule at the time of the
enforcement action. These requirements would substantially
increase the cost of administering a system of emission
charges. They would also hamper its operation by decreasing
the likelihood that an emitter would have to pay a charge.
This, in turn, would probably decrease voluntary compliance
because an emitter would be encouraged not to pay a charge
if it found that sanctions for not paying were unlikely.

It is not clear what procedural requirements would apply
to emission charges if they are treated as civil fines.
Most likely, each emitter would still have a right to an
individual hearing on the level of its emissions. These
hearings could probably ke held before an agency rather than
a court, with some formalities eliminated. For example,
there may be no fjury trial or formal rules of evidence, but
an emitter would probably retain the right to be represented
by counsel and to have all evidence that is to be used
against it presented at the hearing. Courts would most
likely review the agency proceedings but not rehear the
evidence. Also, it is more likely, but still not certain,
that challenges to the charge schedule could be limited to
the time the schedule is promulgated and not permitted at
the time of enforcement. These procedures reduce the cost
and uncertainty associated with enforcing fines.

Ancther legal impediment to civil fines that might be
applied to emission charges could arise at the state and
local level. State courts may view imposition of civil
fines ag a judicial function and preohibit charge assessments
by a state adminigtrative agency as an improper usurpation
of judicial power. while there is no similar usurpation
problem at the federal level, state courts are free to
agssert their own views on the powers of the various branches
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of state government when State assessments are involved.
Some state courts have allowed administrative agencles to
impose civil fines, but other states may not do so.

Having examined the consequences of treating emission
charges as fines, we turn to the guestion of whether they
should be so treated. There are a number of significant
distinctions between emission charges and criminal fines
that have led writers on the subject to argue that the two
should not be treated alike. Assessment of emission charges
do not involve a collective judgment on the character of the
emitter or on the social desirability of its conduct, while
criminal fines indicate collective condemnation of the
criminalt's character and conduct. Emission charges are not
designed to force adherence to some fixed standard, as are
¢eriminal fines., 1In addition, it is appropriate to deny the
procedural protections associated with criminal penalties to
noise emitters. In the case of criminal fines, it is so
important to protect a person from wrongful condemnation or
incarceration that it is worthwhile to require protective
procedures involving high costs and a significant chance of
erroneous acqguittal of the accused. Where neither the
element of collective condemnation nor potential
incarceration exists, the high cost and inefficiency of the
eriminal justice system i3 not justified.

The argument for distinguishing emission charges from
civil fines is not as clesar, partly because the
characteristics of civil fines are not well defined. Some
distinctions can be drawn. cCivil fines are sanctions for
violation of some norm, but there are no norms involved in a
gystem of emission charges intended to force a noise emitter
to bear the full costs of its emissions. ©On the other hand,
when the charges are designed specifically to encourage
noise reduction te some predetermined target level, noise
emission charges looit more like civil fines.

There is another distinction from civil fines. In the
case of a f£ine, a party who violates a standard and pays the
fine is thought to have committed a "wrong" in having
eyceaded or violated the standard and is not privileged to
continue the violation., 1In the case of an emission charge,
no concept of “wrong" applies, and an emitter who regularly
pays the charge is privileged to exceed any target level.

Regulations

Not all the potential legal constraints on emission
charges result from the chance that they will be treated by
analogy to other charge devices. Even if a court recognizes
emission charges as a unique regulatory device, it must
decide whether the agency that tries to regulate noise
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through emission charges, rather than through some type of
direct controls, has the statutory authority to do so. May
emission charges be imposed under a statute that only
provides anthority to “regulate* nciss, or ils specific
statutory authority for the charges required?

It would be safest to set emission charges under a
statute specifically authorizing them. W®Without such
specific authorization, there is precedent indicating that a
federal agency could impose emisslon charges for noise under
a statute authorizing regulation only if the legislative
history (i.e., committee reports and Congressional floor
debates) indicated that Congress had intended that emission
charges be among the regulatory techniques that might be
used.

There remains the gquestion of whether an agency could
use emisgion charges as a reqgulatory technique when such
charges are not specifically authorized by either the
statutory language or its legislative history. There is no
precedent holding that such charges would not be
permissible. Whether such charges would be allowed is
probably tied in part to the guestion of how a court would
characterize the charges. Charqges that are characterized as
taxes are most likely 4o be held beyond an agency's
authority; charges treated as a unique regulatory device,
least likely. Moreover, the more clesely emission charges
are shown to be reasonably related to a statutory goal, the
more likely they are to be held wvalid without specific
statutory authorization. Thus, if the statutory goal, as
stated by the legislature, is reduction of noise emissions,
an agency promulgating emission charges may be called on to
show that the charges are calculated to reduce noise levels.
{It would no doubt bhe helpful if the agency were to explain
why emission charges were preferred over other control
devices.) o0n the other hand, if the statutory goal is
attainment of "the optimal level" of noise emissions, the
agency would not necessarily have to show that emission
charges are calculated to reduce noise, but only that the
charges are caleculated to optimize levels of noise emission,

In summary, there is some risk that agency action
imposing emission charges that are not specifically
authorized by statute or legislative history would be found
invalid., This risk can probably be diminished by careful
agency explanation of the rationale kehind the charges as a
form of regulation. When legislation is being drafted, it
would be wise to include explicit authorization for emission
charges.
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LEGAL CONSTRAINTS ON GOVERNMENTAL
REGULATION OF AESTHETIC HARM

To a significant extent, the harm done by noise appears
to be aesthetic. Aesthetic harm, as the term is used hare,
is not limited to infringement on one's preferences, but
encompasses all harms not correlated with demonstrable
physical or psychological harm. This corxresponds in part to
what is also called annoyance (see Chapter 6). In addition,
however, it may well encompass harmful physical or
psychological effects that cannot be immediately
demonstrated, for the effects of noise exposure are seldom
sudden or immediate. While we can rarely prove that noise
causes specific physical or psychological harm, we know that
many people object to noise. Because contraols on noise,
perhaps more than controls on other types of environmental
pollutants, rely on aesthetic grounds for their
justification, we must consider the legal position of
measures designed to abate aesthetic damage.

Any scheme of governmental contrel involves the
imposition of costs on at least some of the parties subject
to such control. Simple fairness as well as legal notions
of due process generally require that two factors be present
before contrel costs may be impoosed on a private parsy by
the government. First, there must be a lesgally cognizable
harm. Second, there must be a determination that the party
who is charged with the cost is the one who caused the harm.
The first of these factors presents more of a problem when
dealing with noise emissions than when dealing with many
other pollutants. The problem is whether the harm caused by
noise is legally cognizable. What constraints are there on
legal cognizance of aesthetic harm?

one of the two sources of law on this issue is law on
court-imposed sanctions on actions by private individuals
for aesthetic interference. The second source results frem
Some governmental regulatory schemes designed to alleviate
aesthetic harm or to enhance aesthetic values,

The main source of private law is the law of private
nuisance, which provides a remedy to one person against a
neighbor who causes an unreasonable interference with the
use and enjoyment of the person's land. We may look at how
courts have reacted to claims that noise is an unreasonable
interference to determine whethex noise is regarded as a
legally cognizable harm. In general, we find that it is so
regarded if the noise is substantial. ©On the other hand,
courts are reluctant to recognize some aesthetic
interferences, particularly when the degree of interference
is difficult to measure. This measurement issue arises with
regard to noise but is less problematic than for some other
aesthetic values, such as visual ugliness. There are
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reasonably good technigues for measuring the amount of
noise, 1f not the discomfort it causes.

There is also widespread acceptance of aesthetic
interference as a legally cognizable harm that may be
subjected to governmental regulation. Even if courts are
themselves hesitant to measure aesthetic qualities or to
balance them against other values, they will usually defer
to attempts by legislatures or administrative agencies to do
8o. Legislatures earn this deference by right of their
political mandate; agencies earn it by thelr expertise.
Thus, local zoning regulations based on aesthetic values
alone, that is, schemes designed to protect natural beauty,
have been upheld. On the federal level, there are numerocus
regulatory statutes designed to protect the public health
and welfare, and public welfare almost certainly includes
aesthetic values. While we have found no federal laws that
provide for regulation of private activity on aesthetic
grounds alone, we find no reason why statutes or regulations
of this sort would not be valid. The power of Congress to
decide what societal values should be protected is hroad.
Moreover, even where the harm appears to be mainly
aesthetic, the chance that there may also be physical harm
may be used as the basis for regulation. cCongress may, and
indeed has. found that the notential healeh hazard from
noise is reason for regulating noise emissions.

Other subtle stumbling blocks may exist in the area of
requlations based on aesthetics. A statute or regulation
that is gualitative, rather than guantitative, may be found
invalid as impermissibly vague. More importantly,
gqualitative ordinances create enforcement problems,
particularly in proving the existence of noise exceeding the
stated standard. But these are potential pitfalls for the
drafter of the requlatory provision and do not detract from
the general proposition that requlation for aesthetic
purposes is acceptable.
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TRANSPORTATION NOISE: ITS MEASUREMENT,
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CHARIER.3
NOISE_INDICES

INTRODUCTION

This chapter describes the different measures used to
assess human exposure to sound and to show their
interrelations. Because of the multivariate character of
sound, a number of different elements usuvally enter into the
calguéation of a measure. Such a combined measure is called
an index.

since no single number can accurately reflect the
behavior of a multiplicity of variables, there can be no
®ideal? noise Iindex. Any index is a combination of the
variables representing the relevant attributes of the sound,
such as intensity, frequency spectrum, duration, and
intermittency. Moreover, the combination most appropriate
for one purpose will give more weight to certain attributes
than will the combinaticon for some other purpose. Thus it
is quite natural that a number of different noise indices
are currently in use, and it is futile to search for any
single index capable of serving all the different purposes
for which indices are used.

It is not our aim here to provide details sufficient to
permit the reader to calculate a given index from the
material provided, but, rather, to describe enough about the
different indices to indicate the nature of their
construction and to offer a comparison of their objectives.
Besides describing the indices that are used most widely,
this chapter indicates the costs of obtaining the required
data and calculating a given index so that the total cost of
a monitoring program can be assessed.

Nolise

Noise is often defined as unwanted scund. Such a
definition makes it clear that the designation of a given
sound as nolse is a matter of human evaluation. Obviously,
people will differ in their evaluations and even the same
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prerson may change an evaluation from one time or
circumstance to another. Some sounds also have special
meanings, such as a baby's cry to its mother. Ho index
attempts +¢ measure such individual differences in the
evaluation of sound. Rather, measures of noisiness are
intended to reflect the fact that at an intensity
sufficiently high most people will display an antipathy to
sound. It is this common judgment that has served as the
basis for the design of noise indices.

Decibels

All of the basic noise measures use decibels as a unit.
The decibel (dB) is simply a logarithmic transformation of
the basic measure of sound intensity (energy). Such a
logazithmic transformation is convenient because it makes it
easler to deal with the enormous range of intensities that
people can hear. Its main characteristic is that a given
increase in the logarithm corresponds to a given ratio in
the basic number rather than a given absolute change. In a
fairly quiet location, a given rise in decibel level will
mean a fairly small rise in absolute noise level, say
measured in watts/cm2, because a given ratio of a small
number is still a small number, while under noisy conditions
an equal rise in decibel level can indicate a relatively
large increase in absolute noise,

Zero decibels on a scale of sound pressure level is
nearly the threshold of sound at 3000 cycles per second=--
that is, it is the softest sound that can just be heard when
the frequency is near the highest note of a piano. Sixty
decibels is moderate speech heard at 1 meter, and 90 dB is
the sound one hears on a subway platform when the train
arrives. At 110 and 120 dB the sound is so intense that
most people start to complain about pain or tickle in their
ears.

Doubling the intensity of sound pressure is equivalent
to an increase of 3 dB. However, if one asks people to
double the loudness of a given sound, there will be a range
of judgments, from about 5 dB to 15 dB, but the mean setting
will probably be about 10 dB. Thus, changing a sound from
40 dB to 80 dB does not double the loudness, it doubles it 4
times-=a 16-fold increase in loudness. Incidentally, 40 dB [
and 80 dB correspond, respectively, roughly to a whisper and
& shout, heard at about 1 meter.
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NOISE EXPOSURE INDICES

A striking feature of the study of noise control is the
variety of different indices and units of mesgurcment +that
are used. Loudness level {LL), perceived noise level (PNL),
and speech interference level (SIL), are some of the
quantities proposed to measure the magnitude of noise. In
addition, the noise number index (NNI), noise pollution
level (NPL), noise exposure forecast (NEF), and many other
indices demonstrate the different procedures used to assess
noise exposure in different situations. It is natural to
ask why specialists have not settled on a single method for
the assessment of noise magnitude or exposure. There is no
simple answer to that question, other than the obvious cne
that different measures were suggested by different groups
to satisfy different requirements.

Differences in the treatment of the sheer energy content
of a sound are relatively slight and do not change much from
one source to another., Significant variations in the
indices result from differences in the uses for which they
are intended. For example, a noise index appropriate for a
turbine generator probahbly does not need to assign an
important role to a measure of intermittency. After all,
the turbine should, under normal circumstances, run
continuously. However, intermittency is a primary
characteristic of other types of industrial and construction
noisez the sound of a pile driver, for example, is seldom
steady and the components of an index used to evaluate it
should include the duration of the exposure and the number
of noise events. Alrcraft flyovers also fall into this
class and, over the years, a number of speclal components
have been added to the basic measure of intensity in order
to provide a better assessment of exposure to noise from
these sources.

In cur judgment, the major differences among indices
result from differences among the elements or components
used in making up the composite index. These components
are often evaluated differently in different indices. The
inclusion or exclusion of different elements in a particular
neise index is probably the natural result of the specific
application for which the measure was devised.

There are many reasons for desiring a single noise
index: regulation would be facilitated because standards
could be based on a single, comparable, scale;
instrumentation could be standardized and the cost of
monitoring wonld be reduced; and informing the public about
noise would be easier. But effective noise abatement need
not awalt the adoption of a single noise index hecause the
differences among the measures and indices are relatively
small compared with other uncertainties. o0ften the
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differences among different measures is only 1 or 2 4B.

This is much less than the variability one would encounter
if one asked a group of subjects to adjust two sounds to be
egqually "noisy." Such variability can be at least five
times greater. But while such differences in the indices
are relatively small compared to the wvarlations in
subjective responses, this does not prevent heated
controversy. Differences of 1 or 2 dB become important when
limits or noise ceilings are proposed and the economic
implications of these small differences are not trivial.

This discussion is intended to identify and compare the
elements of the different noise indices and to provide
approximations that are useful in comparing one noise index
with another.

Noise Magnitude

Central to any noise index is an assessment of the
magnitude of the sound. Sound affects people by its threat
of hearing damage, through its capacity to annoy, or through
other effects on behavior., But any of these effects can be
prodgced only by the physical process that generates the
gound.

Physically, sound can be defined as a mechanical
disturbance propagated in an elastic medium. The elastic
medium is the air or atmosphere and the mechanical
disturbance can be thought of as a variation in pressure.
At any point in space there is an average level of preasure,
the atmespheric pressure, and sound is a relatively rapid
fluctuation in this average pregsure. This fluctuation
travels through space as a wave,

For most purposes, an adequate physical description of
sound is provided by the variation in pressure measured by a
microphone placed near a subject's ear. Initially we will
deal with this aspect of sound, ignoring cther variables
such as duration, repetition rate, etc. There are two
general classes of measures of the magnitude of a sound:
direct measures and derived measures.

Direct Measures

Because of the physical structure of our ears, some
sounds are easier to hear than others even when they are
aqual in energy. We can most easily hear energy in the
frequency region near 3000 cycles per second. The unit of
frequency, cycles per second, is designated as Hertz (Hz),
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after the physicist. Sound whose predominant energy lies at
frequencies below 100 Hz or above 10,000 Hz may require a
million times more energy to sound as loud as a 3000~Hz
component.

Various functions have been proposed to provide weights
for each frequency in the spectrum in order to reflect the
ear's differential sensitivity to frequency. These direct
measures apply a weighting to the overall spectrum of the
sound; that is, they selectively weight pressure variations
at different frequencies. The weighted pressures are then
squared and combined to obtain a single number. The
logarithm of this guantity is proportional to its decibel
value and is called a sound level., The weighting network is
usually specified by an adjective preceding sound level, for
example, the A-weighted sound level or simply socund level A,

Figure 3.1 shows four common weights used in direct
measurement of sound. The weights are somewhat different
and thus a given soundts A-weighted level will be different
from its C-~weighted level, but both will be expressed in
decibel units. These different weighting structures have
been constructed because each sgerves some purposes better
than the others. Often these units are labeled as dB(A},
dB({C), etc. This is technically incorrect because it is not
+he decibel, but the sound level that is A, B, or ¢
weighted, but the practice occurs and it need not lead to
confusion i1f its meaning is understood.

{Sound level, using A, B, or C weights, is usually
measured by a meter satisfying requirements of American
National Standard Specification for Sound Level Meters S1.4-
1971. The meter has two dynamic characteristics. One,
called the fast setting, integrates sound over an interval
of about 250 milliseconds. The second, called slow,
integrates over a longer period of time, about 2000
milliseconds.)

Derived Measures

Derived measures were first proposed kbecause in some
circumstances it was felt that a better correlation with
peoplets asgsessment of the magnitude of a sound can be
obtained by using a somewhat more complicated combination
rule to aggregate the sound pressure levels at the different
frequencies.

Derived measures of sound are obtained from physical
measurement of the sound pressure level in successive
frequency bands over the entire spectrum, for example, in an
octave or a third-octave band. From these various sound
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SOURCE: Moarsans {1973),

FIGURE 3.1 Four common frequency weightings wsed in direct measurement of sound.
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pressure levels, some combination rule is used to derive an
overall estimate of a level. Two common methods are used to
estimate loudness levels: one is Stevens' Mark VI loudness
level (5LL), the other is Zwicker's loudness level (ZLL)a.

Stevens! method converts the sound pressure level in
each band to an eguivalent loudness. The various loudnesses
are combined via a nonlinear combination rule that gives
maximum weight to the loudest band. Zwickert's method is
essentially geometric and attempts to calculate the total
loudness of the sound by integrating the loudnesses over all
frequencies, It is a nonlinear combination, however, since
effects of masking (the fact that one sound can render
anothey inaudible) are explicitly considered in combining
adjacent bands. DBoth have been used in international
standards for noise, Internaticnal Standardization
Organization (1S0) R592.

Another measure of noise magnitude is perceived noise
level (PNL), a method devised by Kryter and similar in form
to Stevens'! loudness level., It is also employed in an
international standard, for alrcraft noise, IS0 R507. The
vagt majority of noise indices employ one of the preceding
as the basic measure of noise magnitude, Because sound is
often annoying simply because it interferes with speech,
another derived measure, called speech interference level
(5IL), has also been used on some occasions. It is an
arithmetic average of sound pressure levels calculated in
four octave bands with center freguencies of 500, 1000,
2000, and 4000 Hz.

Finally, Stevens (1972) has designed a revised version
of his loudness level calculation called perceived level of
noise {Mark VII), which makes use of revised equal loudness
scales. It has been little used as yet.

Sounds That Vary

While magnitude is an important characteristic of steady
sounds, many sounds are not steady. The airplane flyover is
a prime example. A passing car, lawn-mower noise, and many
sounds created by machinery are intermittent or vary in
intensity as time passes. There are three measures of noise
magnitude that assess the level of a sound whose magnitude
i® not constant:

1. Maximum sound level (SLAM)--the greatest sound level
during a designated time interval or event. We use the term
t0 mean the greatest A-~weighted sound level of an event
recorded on the fast setting of a sound level meter. The
measured guantity in decibels is denoted Lpax.

53



2. Average or Equivalent Sound Level (SLAQ)--a sound
level typical of the sound levels at a certain place in a
stated time period. Technically, average sound level in
decibels is a mean-square, A-weighted sound pressure level
over the stated time period, unless some other frequency
weighting is specified. Average sound level differs from
sound level in that average sound level gives equal emphasis
to all sounds within the stated averaging period. The
measured quantity in decibels is denoted Leg.

3. Sound Exposure Level ({SEL)--the level of sound
accumulated during a given time period or event. The SEL is
particularly appropriate for a discrete event such as the
passage of an airplane, a railroad train, or a truck. It is
not an average, but a kind of sum. In contrast with average
gound level, which may tend to stay relatively constant even
though the sound fluctuates, sound exposure level increases
continuously with the passing of time. Techniecally, sound
exposure level, in decibels, is the level of the time
integral of the square of the A-weighted socund pressure.

The measured quantity in decibels is denoted LAE. For a
very steady sound, the maximum and average sound level
(averaged over the time the sound is steady) will be nearly
the same. For the same sound, the total energy will double
for each doubling of duration and, hence, if the sound is a
discrete event, the sound exposure level will increase 3 dB
{3 4B per each doubling of duration).

Many discrete sounds are so much larger than the
background level that the equivalent or total exposure level
can be calculated on the basis of the discrete events. For
example, if the N discrete events are nearly equal in level
and last for T seconds at this constant level, then the
sound exposure for each discrete event is simply:

LAE = Lpag + 10 log T.

If one wished to compute the equivalent sound level for N
equal sounds in a 24-hour period, then, since 10 log 86,400
= 49.6 dB (86,400 sec in a 24-<hour periocd):

L24h = SEL ¢ 10 log N - 49.6 dB.

Interestingly, this approximation can be used for
airporte with moderate traffic loads because the nolse
produced by each landing and takeoff is so much larger than
the background level that the Lea is dominated by these
discrete events even if the averaging period is as long as
24 hours.
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Correction Factors

Begides the average or integrated magnitude of a sound,
the disturbance created by some scund is affected by a
number of other variables such as the time of day or the
presence of audible tones. These variables, referred to as
correction factors and indicated by the letter F and a
number, are used to amend the noise magnitude to arrive at
an index that more nearly reflects the objsctionable quality
of a particular sound exposure. (These corrections are made
by adding or subtracting decibels from the original
assessment of magnitude., Thus the correction terms are
additive, but because of the logarithmic character of the
decibhel measure, they correspond to multiplication of the
base quantities.) This section first lists the various
correction factors, then presents a table indicating which
indices take account of which factors.

There are nine commonly used correction factors:

F1. Duration of the Sound--the length of time during
which the sound is emitted.

F2. Frequency of Occurrence of Noise-~a correction that
indicates the numkter of noise events that occur in a
specified length of time, such as the number of aircraft
flyovers during a 24-hour period. This sometimes is
evaluated in terms of percentage of time that a scource
operates in a given period.

F3. Discrete Frequency Components in Noise~=a
correction for the presence of audible pure<tone components
in neise: i.e., distinctive pitches that are apparent in
the source.

F4. Impulsive Nature of Noise--a correction for noise
that is composed of discrete impulses, such as the noise
produced by an air hammer.

5. Background Noise-~the average noise level when the
source is not operating. Some measures of noise magnitude,
such as Lgg or SEL, automatically reflect the background
sound leval. Some indices require one to calculate
explicitly the background level, with the source removed,
and then to add a correction based on the increment caused
by reintroduction of the source in gquestion.

F6. Variability of Noise - a measure of how much the
nolse Zluctuates over a given time pericd.

F7. Time of Day~--a correction for the time of day in

which noise occurs. Typically, indices impose a penalty for
night«time as opposed to day-time occurrences.
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F8. Time of Year - a correction for the segason in which
the noise occurs. An index may impose a penalty for a
summer exposure as opposed to a winter exposure because
bullding windows are left copen in t¢he summer.

F9. Previous Exposure of the Community to Noise--a
correction that assumes that communities with previous
exposure to noise levels that approximate the new neise
level will be less likely to protest the added noise,
provided that the total noise level is below some maximum

value.

Table 3.1 lists these correction factors and indicates
which indices take which factors into account. The first
column in Table 3.1 lists the index, the second column gives
the common abbrewviation for that index, and the third column
gives the symbol used to denote the gquantity. The division
of the table into two parts notes that either A-weighted
sound level or PNL is used as the means of assessing noise

magnitude.

Relations among Indices
and Measures 0f Noise Magnitude

Given the dozen or more available noise indices, it is
esgential to understand how any one of these indices is
related to any other one. Since the indices are different,
the measures they yield for a given source will be
different. The correlation among the different measures is
surprisingly strong (about .95 [Young 1964 1), and one can
often approximate the relation among the indices by a simple
additive constant. Thus, for a variety of noise sources,
sound level A plus 13 dB is approximately equal to PNL. In
fact, the relation depends on the distribution of energy
over frequency for each socurce. In most cases, the source
is an airplane, since this has been the most frequent noise

source measured.

Rather than attempt to relate every index to every
other, we will use A-weighted sound level (LR} or the
average sound level (Leg) as our common basis for
comparison. Table 3.2 shows the approximation between the
various measures of noise magnitude and the corresponding A-
weighted level.

One other set of approximations is extremely useful:
L3p ~ CNEL ~ NEF + 35 dB = CNR - 35 48

The last relation is less precise and this is indicated nhy
the double approximation sign.
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TABLE 3.1 Correction Factors Used by Various Neise Indices
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TABLE 3.2 Approximate Relations Among Measures

of Noise Magnilude
Souree Measure
Adrcraft Ly = Lp+39
Lp = La+¥
Lp = Lp+6d
SLL = La +0b
ZLL = Ly +14¢
PNL = L+ 13¢
Mixture
{Munufacturing, Nelghborliood,
Veltlcle nnd Alreraf) : SLL = Lp+ lg;’
1
ZLL = La+ g0
PNL = L +13°
Broudbund Flat Noise Ly =Lp-19
le =Ly ¥
Ly = LaHBY

9Ftom U.5. EPA {1974).
PFrom Young and Petersan (1969),

“Indlroct vis SLL + 5 dB = ZLL {ste Schuliz 1972),
dFrom Peterson ond Gross (1972} and Schultz (1972).

*From Botsford (1969) and Patkin (1964),
{From Boisfard {1969),
£Erom Parkin (1964),

*Computed fran the ares under 1le welghting curve (see Figure 3,1),

)
-
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EVALUATING A SINGLE NOISE SOURCE

Practically the entire discussion has been devoted to
measurement at a given place--the nolse near an airport,
urban streets, or a given neighborhecod. Attempts to
regulate will undoubtedly continue to impose limits on the
noise exposure as monitored in these places. But one can
also measure single sources and attempt to control the total
sound in a given place by monitoring each of the
contributing sources.

In some cases this can be reasonably successful and one
can actually predict the noise level at a given place from
the individual sources. The noise near airports is a prime
example, If one knows what planes are using the alrport and
how often each type is landing and taking off, one can
calculate the contribution of each type of plane to the
total noise exposure with a falr degree of accuracy.

one cannot do as well on a given street corner hecause
all cars are not alike, and even the same model of
automobile may have a quiet or noisy muffler. In addition,
buildings reflect sound and cause reverberation and may make
a car in one lane more noisy than the same car in a
different lane. The testing of vehicle noise is therefore
usually carried out in an open environment, with no
structures or buildings nearby.

Trucks are a source of vehicular noise that present
special measurement problems., Two trucks of a manufacturer
may differ widely in the noise thay generate because of
differences in tires, mufflers, cooling fans, and
transmissions. One can, however, predict with reascnable
accuracy the noise-a truck will generate--in a given
circunstance--if one knows the various components that the
truck uses. Work has begun on a volume that is tantamount
0 a nolse catalogue that permits one to evaluate the
varicus options that the truck may select and combine these
into a reasonably accurate prediction of the total neoise it
wlll generate per mile of operation under "typical®* driving
conditions, C

COST ESTIMATES FOR MONITORING

A noise abatement plan necessarily requires a continuing
program of monitoring either of the sound levels at some
place or of the sound levels of some sources 0 assure
compliance. The cost of guch monitoring programs will vary
depending on which index is employed.
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Table 3.3 lists some of the indices and indicates the
equipment one could use in calculating the particular index.
The minimum and maximum cost for such equipment ie also
listed. 'The total cost is difficult to estimate with any
precision because it depends on many circumstances. For
example, whether the index is calculated once or will be
calculated periodically over some longer period, such as a
month or a year, will influence the level of investment in
automatic equipment. Large investments in automatic
equipment along with more freguent use will, of course,
yield lower costs per calculation. We have somewhat
arbitrarily designated the total costs as *high,"
“moderate," and "low." These correspond to the indicated
ranges of dollar cost when we éstimate the cost for a single
non~recurrent measurement. (The labor costs are not more
than a few person-hcurs for any index.) Other -estimates for
the costs of noise monitoring can he found in a report by
Wyle Laboratories (1976).

TABLE 3.3 [nstruments Required nnd Cost Estimates for Varjous Indices
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CUARIER._A
NOISE FROM TRARNSPORIATION SQURCES

NATURE AND EXTENT OF THE IMPACT OF NOISE

The noise from transportation and other sources has
significant effects upon a large segment of the U.S.
population. These effects are of two basle types {U.S5. EPA
1974) 2

L hazardous exposures potentially leading to
permanent hearing leoss, and

- interference with human activity such as
speech communication and sleep and various forms of
annoyance.

It is estimated (U.S. EPA 1972; Bolt Beranek and Newman,
Inc. 1976; Galloway et al. 1974) that as many as 20 million
people are exposed to noises of duration and intensity
sufficient to cause a permanent reduction in their ability
to hear. Of these, approximately 9 million are production
workers in industry, 1 million are operators of
transportation equipment, 2 million are passengers, and 8
million are operators or passengers of recreational
equipment and other equipment for personal use.

Noige is the most frequently cited cause of annoyance in
neighborhoods. In a 1973 national survey (U.S. Bureau of
the Census 1975) of housing conditions, street noise was
cited by 34 perecent of the 60,000 respondents as a
“eondition existing in this neighborhood®; 60 percent of
those reporting its presence felt that the street noise was
"disturbing, harmful, or dangerous®; and 18 percent of those
reporting the condition felt that it is so objectionablen
that they would "like to move." In additiocn, 20 percent of
the respondents listed airplane noise among the conditions
characterizing their neighborhood, of whom 34 percent were
disturbed by it and 6 percent wished to move because of it.
Figure 4.1 shows the data from this survey.

When the respondents in the survey were asked which
attributes they considered vdisturbing, harmful, or
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FIGURE 4.1 Results of 1973 sutvey on neighborhood canditions,
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dangerous," street noise was the one most often cited; heavy
street traffic was second. (This is indicated by the
heavily cross-hatched middle section of the bars in Figure
4.1.} These noises were considered more bothersome than the
other attributes reported. Airplane noise, though cited
third most often as an attribute of the neighkorhood, was
cited as less “disturbing, harmful, or dangerous" than
crime, street lighting, street repair, trash and junk, and
odors, but more so than abandoned structures, rundown
housing, and commercial activity.

Extrapolating from these data, it has been estimated.
+hat more than 41 million americans find street noise
disturbing and more than 12 million people would like to
move because of it. Further, more than 14 million Americans
find aircraft noise disturbing, and 2.6 million would like
to move away from ite.

A 1970 survey (Bolt Beranek and Newman, Inc. 1971b)
conducted for the Automobile Manufacturers Association found
motor vehicles to be the most frequently cited source of
annoying noise: 72 percent of the 1200 respondents in this
survey classified their neighborhoods as noisy, and 55
percent of them cited motor vehicles as the primary cause.
Thus, in this survey, which was conducted in urban areas
remote from airports, approximately 40 percent of those
surveyed were annoyed primarily by the noise of motor
vehicles. This result agrees substantially with the 1975
housing survey cited above (allowing for the fact that the
housing survey used a sample of all neighborhoods, urban and
rural, near to and far from airports), in which 34 percent
of those questioned cited street noise as a "condition" in
their neighborhood. Other results of this 1970 survey are
reported in Table 4.1.

TABLE 4.1 Percent Contribution of Each
Source Indicated by Respondents Clussilying
Their Neighborhood as Noisy (729 of 1200
Respondents)

Source Percentage

Motor vehicles 55
Airerafl 15

Voices 12
fadio and TV sets 2
Home maintenange equipmuan 2
! Cansteuction 1
Industrial 1
Qther noises [
Not ascertained L)

SOURCE: W.S, EPA (197308},
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In 1974, a survey was conducted of 2000 individuals
living in 24 urban neighborhoods.! The neighborhoods were
selected to be representative of the distribution of the
total urban population and its census tract density, but the
areas surveyed were deliberately chosen +o be relatively
remote from both airports and freeways. This survey offers
additional evidence abhout the types of noise sources found
annoying.

Each respondent was asked, “Over the past year, have you
Jheard ...[source] in your neighborhoocd?" The sources listed
included three types of human and animal sounds and 11
categories of sounds of mechanical origin, and the
questlonnaire allowed the respondent to add to the list.
Again, the noise of motor vehicles was at the top of the
list, with 12.6 percent of the respondents reporting that it
was "highly annoying." When motor vehicles were subdivided
into different categories, motorcycles ranked f£first in
annoyance, followed by large trucks, autos, sports cars,
constant traffic, and buses. Table 4.2 summarizes the rank
order in terms of annoyance for noise sources in urban areas
remote from freeways and aiyports. Table 4.3 indicates the
other nolse sources specified by respondents. It should be
noted that many of these sources are characterized as
intrusive, although they do not occur with sufficient
frequency to affect cumulative noise levels.

The results of the three questions on people and animal
sounds showed that: 4.9 percent are highly annoyed by
“other people's radioc or TV"; 12.1 percent are highly
annoyed by noise from "pet animals"; and 6.8 percent are
highly annoyed by 'peoplets voices.®

The percentage of people annoyed by radioc or TV and by
pet animals showed little variation with population density,
but the annoyance with other people's voices was directly
related to population demsity. Very little annoyance was
indicated at low population densities, but a considerable
amount of annoyance was reported in densely populated urban
areas. These survey results do not differentiate hetwaen
volices of people ocutdoors and voices of people in adjoining
apartments, heard through common walls. They suggest that
i1f the level of traffic noise in urhan areas were reduced hy
a large amount, it might be replaced as a source of
annoyance by people's volices intruding from outside the
dwelling.

In summary, the public's perception of environmental
noise in residential areas in terms of annoyance is rather
well documented. Motor vehicles are the source of neoise most
often cited, with aircraft noise ranking second in the
surveys that sample the entire population. WNoise produced
by other individuals and animals is third, followed by noise
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TABLE 4.2 24 Slte Survey Noise Sources

; Ranked by Percent of Urban Population
Highly Amnoyed a1 Sites Remote from
¢ Freeways and Alrports
3
-Eé Rank Jource % iLA,
1 1 Matarcycles 1.7
2 Lirge trucks 6.9
3 Autos 6.5
4 Construction 5.8
5 Spart cars 5.4
6 Helicoplers 4.0
7 Constant truflic 9
L] Airplanes 34
9 Small trucks 3.1
10 Buses 2.8
1 Power garden equipnient 1.9

SOUKRCE: Fidell, 5. (1977) Analysis of the Natlonal
Urban Nolss Swvey. Bolt Beranek and Newman He-
port 341 2, Dralt submitied 1o U.S. EPA,

TABLE 4.3 24-Site Survey Other Sources Rated Highly Annoying

Rank Source No, of Sites Total Mentions

L]

Sirens |
12

Fire trucks

fee cream trucks
Trash pickup

Gun shots

Trains

Burglar alerns
Aute horns

Chain suws

Hot rods—drug racing
Defective muffiers
Defective pump
Reefer truck

Alr canditioner
Model afrplanes
Cempnt mix toeek
Welding equipment
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SOURCE: Fldell, 8 (1977} Anulysia of the Nutlonal Urban Nolso Survey, Bolt Beranek
and Newman Iteport 341 2, Draft submitted to U.S, EPA,
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frem construction activities, use of power garden equipment,
and other miscellanecus sources.

The surveys have included few questions that permit an
ahalysis of the public's perception of the relative
importance of other effects of noise, such as hearing loss
and property damage. Such questions should clearly be
included in future surveys.

GOVERNMENT REGULATION OF NOISE

The significance of the effects of nolse on the public
has been recognized by Congress, many state legislatures,
and various city councils. Several agencies, including the
Department of Housing and Urban Development, the Department
of Interior, the Department of Transportation, and the
Environmental Protection Agency have been given authority by
Congress to control noise within specific avreas appropriate
to each agency's overall charter.

There are many regulations, both in this country and
abroad, designed to control noise emission of various
products (U.S. EPA 1972, 1973b). 1In this country, aircraft
noise is partly regulated by the Federal Aviation
Administration (FAA) in Federal Aviation Regulation Part 36,
and similar regulations have been adopted by many other
nations within the Intermational Civil Aviation Crganization
(XCAC). Motor vehicles, including trucks, buses,
automobiles, and motorcycles, are regulated in terms of
noise standards in several states and a few cities, as well
as 1n many other nations. In addition, 43 states reguire
that all wehicles on highways be equipped with mufflers,
Snowmobliles, motor boats, and other recreational vehicles
have been requlated by several states and cities, and
property maintenance equipment, such as power lawn mowers,
have been requlated by cities.

Equipment associated with construction noise has been
regulated In several cities and in some other countries. 1In
the United States, there are regulations limiting the total
noise emanating from construction sites as well as the hours
during which construction activity can proceed. Such
regulations are issued by the General Services
Administration for federal projects, by at least one state,
and by many cities and foreign countries. External
industrial noise has been regulated by many cities and
towns, and, recently, power plant noise has been regulated
by a few states. Many other products are regulated by local
guthoréties, specifying the times and places that they may

e used.
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Although these regulations do not gprovide a basis for a
quantitative evaluation of the major sources of noise, their
existence does, in effect, constitute a listing of the
products whose noise emissions are considered serious. This
list is quite consistent with the conclusions of the surveys

descxibed in the previous section.

THE NOISE ENVIRONMENT

Most of the available data on levels of environmental
noise in residential areas were obtained outdoors. Such
data are useful in characterizing neighborhood noise, in
evaluating the noise emitted by identifiable sources, and in
relating the measured values to those calculated for
planning purposes by theoretical noise distribution models.
For these purposes, the outdoor noise data have proved more
useful than information about indoor noise levels because
the indoor noise levels are affected by variations from
building to building in the amount of reduction in sound
from outdoor levels. This variation among dwelling units is
a congsequence of differences in type of construction,
interior furnishings, orientation of rooms relative to the
noise, and the manner in which the dwelling unit is

ventilated.

The range of outdoor sound levels in the United States,
using the Days/Night Sound Levels (Ldn) index, is very large.
The quiet end of the sgpectrum is from 20 to 45 dB for a
quiet wilderness area. (This may be compared with recent
estimates of the noise from rainfall, depending upon
geographical location and other local factors.?2 But not
all wilderness areas are quiet: a measurement approximately
25 feet from a mountain waterfall of a small canyon stream
in Wyoming gave an Ldp of approximately 85 dB [Garland et
al. 1973].) At the other end of the spectrum, sound levels
of 80-90 dB are found in the most noisy urban areas, and
still higher levels are found within the property koundaries
of some governmental, industrial, and commercial areas not
accesgsible to the public. fThe measured variation in
day/night average sound levels outside dwelling units, for
example, ranges from 44 dB on a farm to B9 4B outside an
apartment located next to a freeway. Some examples of these
data are summarized in Figqure 4.2.

The sound levels inside dwellings are produced by noise
generated both outside and inside the dwelling, the latter
being composed of noise produced directly by human activity,
appliances, and heating and ventilating equipment. In a
100=site EPA survey of urban noise (Galloway et al. 1974),
the inside bay/Night Sound Level averaged 60.4 dB with a
standard deviation of 5.9 4B while the outdoor Day/Night
Sound Level averaged 58.8 4B with a standard deviation of
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SOURCE: U.S. EPA (1974)

FIGURE 4.2 Exumples of outdaor day/night sound level differentials in B3 (ro 20
micropascals) mneasured st varlous locations.



s ¥ e e L P T B R e T

e e B b £ IR T L) w FTP e Mo LD PR b e

3.6 dB. In the survey, continuous measurements were made
during a 24-hour peried in 12 houses (excluding areas where
significant amounts of noise were contributed by freeways
and aircraft). This implies that the sounds in the homes
were composed to a considerable degree of internally
generated noise.

Indootr sound levels vary significantly among homes, as
indicated by the data shown in Figure 4.3. The hourly
equivalent sound levels reach an average minimum of
approximately 36 dB during the hours between 1 a.m. and 6
a«.Ms This minimum level is probably governed by outdoor
noise in the majority of situations. During the daytime,
the hourly equivalent sound levels have a range of more than
30 4B, depending on the type of activity. Thus, during
waking hours, outdoor noise sets a lower bound on indoor
noise. Where the outdoor Day/Night Sound Level is less than
65 dB, this lower bound is significantly below the average
level of internally generated noise, since the average noise
reduction for houses with windows open (2 square feet of
opening) is approximately 15 dB and with windows closed is
25 4B (Society for Automotive Engineers, Inc. 1971).

Estimate of the Current National Effects of Noise

The number of people in the country affected by
environmental noise produced by mechanical equipment can hbe
discusased in terms of six major sources of nocise: urban
traffic; aircraft operations; freeway tratfic; construction;
rail 1line operations; and equipment with operators and
passengers. These source categories have been selected for
convenience in quantification of the noise emissions and the
number of persons affected by them in varying degrees. The
sounds in a given area do not necessarily come from only one
of these sources. For example, in some areas, urban
traffic, freeway traffic, and aircraft operations each
contribute more than 55 dB. Consequently, it is incorrect
to egtimate the number of people affected nationally by
adding together the number of people affected by each
gource. It should also be noted that although most sources
generally fall into only one of the categories, there are
some exceptions. The most notable example is trucks, which
contribute to noise from urban traffic, freeway traffic, and
construction.

The estimated cumulative numbers of people living in
urban areas in which the Ldp is estimated to exceed various
values are summarized in Table 4.4. Some of these estimates

have been reported previocusly (U.S. EPA 1974):; the remainder
were later obtained for EPA.?
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TABLE 4.4 Estimated Cumulative Numbers! of People In Miltions Who Live
in Urban Ateas Within Which the Yeurly Average Day-Night Sound Level
Exceeds Varlous Values

Day-Night Sound Lavel in dB ro 20 Micro Paseals

General Source

of Noise RO 75 70 65 60 55

H Utban Traffie® 0.1 1.3 6.9 24.3 59.0 93.4
Alreralt Oper, 0.2 1S 34 7.5 16.0 24.5
Freewny Traffic 0.3 0.7 L3 22 kX ] 5.6
Construction - - 0.5 24 B2 26,2
Rail Line Ops - - - 0.3 0.9 2.0

‘in nddition, approximately 11.5 million people ntay be exposed to levels In excess of
;. 0} ® 75 dll when operating various typos of equipment,

%?1[: eitimmate sccounts for approximately 134 million people who llve In incorparated
urban areas, It does not Include spproximately 16 million peaple who livo in tnin.
corporabed weban aredn, sior the 40 million who live In *rural aress™ not on farms but
who may bo exposed to highway nalse,

SOURCE: U.S, EPA (1974) and chapter-foolntofe 3.
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Urban Traffic

By and large, the data confirm expectationsg, indicating
that urban traffic is by far the most significant
contributor of noise levels of intermediate intensity ({Ldn
levels of 55 4B), followed by airports and construction,
which have about an equal role. However, more intense noise
levels stem primarily freom freeways and aircraft noise.

The estimates of people affected by urban traffic are
based on a survey conducted for EPA in the summexr of 1973
{Galloway et al. 1974). The survey measured the Z4~hour
pattern of outdoor noise at 100 sites in 14 cities,
including at least one city in each of the 10 EPA regions.
These data, supplemented by data from previous measurements
at 30 other sites, were correlated with census tract
population density in order to obtain a general relationship
between Ldp and population size. This relationship was then
used (Galloway et al. 1974), together with census data
giving population in incorporated urban areas as a function
of population denslty, to derive the national estimate in
Table 4.4.

Alrcraft Operations

The estimates of the number of people affected by
aircraft operations have evolved during a series of studies
over the past few years (U.S. EPA 1972, 1973a, 1974; U.S.
Congress, Senate 1973; U.S. DOT 1971; Bishop and Simpson
1970; Bartel et al. 1974). The CARD study (U.S. DOT 1971)
estimated that 1500 square miles were exposed to leveéels in
excess of Ldn of 65 dB. (The aircraft nolse estimates were
originally calculated in terms of Noise Exposure Forecast
(NEF ), and have been transformed into 1Ldp. with the aid of
the approximate relationship: Ldp = NEF + 35 (U.S. EPA
1974 3.) This estimate was confirmed in the Title IV Report
(U.5. EPA 1972} by an independent assesament af the
calculated contours for 27 airports (Bishop and Simpson
1970) ,» supplemented by surveys of additional contours at
several other airports. The estimate that 7.5 million
people are affected by aircraft noise exceeding 65 dB (Table
4.4) was obtained by multiplying the CARD figure of 1500
square miles by the national average urban population
density of 5000 people per sguare mile. The applicability
of this figure for population density in urban areas near
airports has recently bheen confirmed by a DOT study of 23
ailrports (Bartel et al. 1974). The estimates of number of
people affected by maximal levels other than 65 4B were
extrapolated using relationships derived in a study for the
bresident's Aviation Advisory Commission (Bolt Beranek and
Newman, Inc. 1972) and have already been reported partially

4



T

AT . . - -
RS A T AT P\ e 2 e L M =8 o e AR R R BT R T T 12 A

PRl

M | e g PR e
AL b gt Tt L)

e AR T L S LT

i

in several EPA documents (U.S. EPA 1973a, 1974; U.S.
congress, Senate 1973).

Freeway Traffic

The estimates of the number of people affected by noise
from freeway traffic are a revision of earlier estimates
(U.8. EPA 1972, 1973a, 1974) based on Ldn contours for a
typical urban freeway, calculated in accord with the new
model of freeway noise constructed for the Highway Research
Board.* The number of people estimated to live within
various ILdn contours was calculated on the basis of the 8000
miles of urban freeway in the United States and the average
urban population density of 5000 people per square mile.

Construction

The estimates of the number of people affected by
construction noise are based on the analysis of construction
site noise in the Title IV Report {(I.S. EPA 1972, Bole
Beranek and Newman, Inc. 1971a), together with an updated
data base recently accumulated for EPA.3 The analysis deals
with several types of construction sites, the mix of sources
and the duration of operations, the surrounding population
densities, and other factors appropriate to each type of
site.

Rail Lines

The estimates of the number of people affected by the
rnolse of rail line operations are based on the noise levels
for locomotives and freight cars calculated by EPA.®% These
levels are used to derive Ldn contours for the estipmated
average urban main-line operation of 6 trains per 24 hours
{2 at night) of a national average train that is assumed to
consist of 2 locomotives and 40 loaded freight cars
traveling at a speed of 33 miles per hour. The number of
people estimated to live between various Ldp contours is
based on the assumption that there are B000 miles of main
lines in urban areas and that the population density near
railroad tracks is 2500 people per square mile, one-half the
urban average.®

In addition to the sources of noise listed in Table .4
there are many sources of noise such as snowmobiles, chain
saws, lawn mowers, and the like that can produce sound
levels sufficient to threaten hearing loss if exposure is
sufficiently long. The estimated nolse characterisgtics,
average annual exposure, and number of people exposed to
many of these sources is summarized in Table #.5.
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TABLE4.5 Summary of Approximate Impaet for Operators and Passengers in Nonoccupational Situations

Averape Frac-

AWeighted 8 Hour Equiv- tional mpack Approximate
(S‘f;;‘d Level lEslir;mcd An- ‘it::,?::'}‘d EEEM Number of Noise Impact? Units
nual® Expo- Avg. Max, People Exposed Re Leg (B)=175

Sanree AVg.' Max. sure (Hours) Avg. Max, Level Level (Million) (Million}
Snowntohile 108 112 o 96 10 24 25 1.6 34
Motoreycle 95 110 150 84 99 g 24 Jo k)
Motorbont (>45 1P} 95 105 o 50 o0 5 1.5 1.4 22
Chain saw 100 119 0 78 88 ) 1.3 .5 B
General yviation

nircraft 20 193 100 75 HR 0 1,3 ) 0
Light utility

helicopter 94 106 20 12 8 0 3 05 1}
Trucks, personal use 85 100 150 KX} 88 0 1.3 5.0 0
Subways . 93 400 ! 84 0 ) 115 D
City buses 82 S0 250 T 19 1] 4 1.0 0
Commercial pro-

pellor alrem it 11 100 50 m 82 1] N 5.0 0
Lawn cura

(int. coml) 87 95 50 69 Rl i .6 o a
School bus B2 B6 125 68 T2 0 0 .0 1]
Iome shop tools 85 98 30 65 3 1] 3 13.0 1]
Tilghway bus 82 a0 50 i) 12 0 1] 2.0 1]
Autemobile 68 o0 o0 SH 80 0 ] 100,0 0

,"Avn. is modian of group of available moasures an varlous products.

“Yonr of § hour days has 2920 hours,

Fractional Impact bosed on 10 percent dB in excess of identified lovel of Leq {8} =18 du.

Noise Impact unils caleulated For average sosnd level. Actual impuct may be grenter depending upen correlatlon of distributien of indlvidual
annual exposures with sound tevel of sources,

S0U RCE; Principsl dota source Is U5, EPA (1972).
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Equivalent Nolse Impact

The total effect of environmental noise can be described
in terms of two variables: extensity and intensity.
Extensity of effect is meagured by the numbexr of people
affected. Intensity, or severity, 1s measured in terms of
the level of the environmental noise. The relationship
betveen these elements is portxayed in Table 4.4 in which
the number of people are tabulated as a function of noise
level.

For various analytical purposes, it is desdirable to
obtain a single number indicating the total noise effect in
a specific situation., Such a number permlts one to describe
the effect of some increment in emissions in terms of the
percentage changes in the index from its initial value,
rathér than having to use a multiplicity of numbers to
characterize each situation.

this has recently led to the design of a measurement
procedure called the equivalent noise impact (ENI) analysis.
This method characterizes the intensity of the effect of a
sound by what is referred to as its fractional impact (FI},
which i3 determined by multiplying a constant by the number
of decibels by which the level of environmental noise
exceeds the appropriateée hase level given in the EPA "Levels
Docurent" (U.S. EPA 1974). The three levels that are
significant for this discussion are:

1. A Pay/Night Sound lLevel (Ldp) of 55 4B, for
outdoor noise in residential areas with outdoor spaces
{a level that produces activity interference) ; ’

2. A yearly average sound level for 8 hours {lLeg
[B8]) of 75 dB, fer individual exposure to noise (a
level that threatens hearing loss); and

3. A yearly average DaysNight Sound Level (Ldp) of
45 4B, for noises generated within residences.

The FY constants used in this report are: 0.05 for effects
that involve activity interference, annoyance, and so on,
and 0.10 for effects that involve direct risk of hearing
damage.

Partial effects (FIiPi) are evaluated by multiplying the
number of people exposed to each level of environmental
noise by the FIj corresponding +to that noise level. The
total ENI is then determined by summing the individual
partial effects on all the people affected.

70 facilitate comparison of alternative regulatory
targets, the current total national nolse level, as
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calculated by ENI analysis, has been chosen on a base and
its value set equal to 100 percent. The percent of the
total that is now contributed by each major type of source
is indicated in Table 4.6, in the column labeled "current."
These contribution figures are generally consistent with
those reported in the previous section: they indicate urban
traffic as the single most important source, outweighing all
others togethex, It is followed by aircraft operation,
which contributes some 17 percent of the total. However, in
this calculation, construction falls far helow aircraft
operation as a contributor of noise. Indeed, third place is
now taken by equipment with an operatoxr/passenger, such as
motorcycles.

Table 4.6 also provides evaluations of the consequences
of reductions of 5, 10, or 15 dB in the average noise
emitted by each source. For example, it indicates that a
raduction of 5 dB from all pertinent sources would reduce
the total effect to 45 percent of its current lewvel; that
is, it would produce a reduction of 55 percent., Similarly,
a reduction of 10 dB would reduce the total impact to only
17 percent of its current value, a reduction of 83 percent.

TABLE 4.6 Summary of the Estimated Noise [mpact Expressed nsa
Percentage of the Current National Total Impact for Various General
Sources of Noisc, and for Noise Reduction of 5, 10, and 15 dB

Effect of Average Noise Reduction of

General Source of Nojse Current 5di 1040 15 di
Utrlian traffic 57.0 255 R.S57 2.14
Afreraft operntions 16.8 8.5 3.62 1.48
Freewny trnffic 445 260 1.42 0.67
Construction 5.9 089 (Lo16 -
Rall line operatinns .98 0.33 0066 -
Equipment with operatorfpassenper 14,8 6.25 2.89 1.58
Total pereentage of current impact 100 45 17 6

% Reduction from curren) inpact 0 55 83 94

It should be noted that the method used in this
calcuation is based on the available correlations ketween
cupulative noise levels and annoyance. These measures
appear to correspond reascnably well to the evidence on
annoyance from general sources of noise (for instance,
airports and highways), but they may not give sufficient
vweight to the annoyance resulting from infrequent intrusive
sounds such as those caused by motorcycles, power lawn
mowers, and barking dogs. Therefore, it would be preferable

18



N 1 T AR b e i+ e T e S 1 a4} AT AR Bkt Sy Saee Lann

Sy

R A T ST A

ot T4 1 R e 2 A T P Rl P P 3 I

if the approach were modified to take explicit account of
infrequent intrusive sounds hefore the results are used in
the design of any comprehensive noise abatement programe.

INDIVIDUAL SQURCES OF NOISE

An evaluation of the prospective effects of any program
of noise control must consider the contribution of each
individual type of noise source. For example, an analysis
of a program of urban noise control must consider the
contribution of trucks, buses, automobiles, and motorcycles.
This must take into account their proportions in urban
traffic and their mode of operation in an urban setting.
Similarly, evaluation of a program of freeway noise control
must take account of the differences in the mix and the mode
of operation of various types of vehicles,

One way to rank the various sources in order of their
noise emissions is to estimate their total daily A-weighted
sound energy for the relevant mode of operation. Although
this estimate is necessarily crude, it provides an
indication of the order of the sources of noise. The A-
weighted daily total sound energy of a group of sources may .
be calculated by multiplying the A-weighted sound level
emitted by each source by the number of hours it operates
daily and adding the contributions of all sources. BAn
approximate calculation of this type was provided in an Eb3
Report to Congress (U.S. EPA 1972) for many of the sources
of ncise considered in the report. The calculation was
based on the average A-weighted sound level at a fixed
distance from the source, its estimated average daily
operating time, and the number of sources estimated to he
operating in the United States in 1370.

These estimates have been extended to include all of the
sources for which data are available (U.S. EPA 1972). The
results are given in Table 4.7 for sources whose daily total
sound output exceeds 20 kilowatt hours (KWh) of energy. The
results show that transportation sources--road, air, and
rail--produce the most sound energy per day, followed in
approximate order by the noise of construction equipment,
recreational vehicles, property maintenance equipment, and
home appliances. This order is entirely consistent with the
priorities that can be inferred from the noise regulations
previously promulgated by various levels of government, both
here and abroad.

To illustrate better the relationship between scund and
mechanical energy, a graph of the daily sound and mechanical
eénergy generated by various sources is displayed in Figure !
4.4. The diagonal lines indicate the acoustic efficiency :
{n), that is, the fraction of mechanical energy that is
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TABLE 4,7 Sources of A-Weighted Daily Total Sound Energy Greater than
20 kW hr/day (Excluding Industrial Plants, Bullding Air Conditioners, Warning

Devices)

Sources kW-lr/Day
Medjum and heavy highway trucks 5,800
Alresaft (nonmilitary) 4,860
Locomotives 1,330
Sports cars 1,150
Passenger antomaobiles 100
Light duty trucks 570
Motoseycles (off road) 500
Motorcycles (higliway) 325
Caonstructlon trucks 296
Snowmaobiles 160
Alr coinpressors 147
Cencrete mixers 111
Jack hammers 84
Scrapers 79
Dozers 18
avers 75
Genctators 65
Lawn mawers 63
Garden tructors 63
Iile drivers 62
Rock drills 53
Inboarel motor boats 51
Canstructlon pumps 47
Duiboard motor bauts 42
Clynin suws 40
Snow blowers 4
Pneumatie tools 6
Backhoe traetors 33
Destick cranes 28
Railrond frelght cors 25
Graders 25
Buses (clty & school) X0

SOURCE: Eldred, K. und W, Patterson £1973). Ratlonale for the Tdentification of Major

Saurces of Noise, Bolt, Beranck pnd Newman, Ine., BBN Report No. 2636, September.

Mafe submitied to U.S, EPA,
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transmitted as acoustic energy. This fraction ranges from
less than one billionth (refrigerators) to an amount
exceeding one thousandth (model airplane engines). The
majority of sources have an efficiency of about one
millionth. This is true, in particular, of highway wvehicles
and construction equipment powered by internal combustion
englnes. Sources corresponding to points above this line
for highway vehicles, n = 10—¢, are not usually equipped
with noise reduction devices such as mufflers or enclosures.
Thus, the efficiency fraction conveys two types of
information: +the lower the fraction for a source, the more
attention has been devoted to silencing or muffling it; the
higher the fraction, the greater the likelihood that the
source will generate noise. A notable example of sound
reduction is provided by muffled power plants, which have
reduced their sound energy output by a factor of about
40,000. Without such sound reduction, the total daily sound
energy from power plants is estimated to be 3962 KWhr/day, .
which would rank them as the third largest source of noise.

CONCLUSION

This chapter has examined the evidence on the
contribution of a number of different sources of noise and
has described methods that can be used in evaluating such
sources. It has shown that a number of different studies
consistently rank urban traffic noise as the major
contributoy of annoying sound with aircraft serving as a
significant second source,

Most important, the chapter has confirmed the pervasive
character of sound and the large number of people affected
by it. Over 40 million residents of the United States seem
+0 be disturbed by urban traffic noise and some 14 million
by airplane traffic noise. More than 12 million seem to he
anncyed sufficiently by sound levels in thelr neighborhoods
to report that they are contemplating moving. Thus, noise
would seem clearly to be imposing a very real and very
substantial cost upon American society.
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NOTES
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CHARIER.2
EROJECTIONS OF IRANSPORTATION ACTIVITY

INTRODUCTION

Today, transportation is one of the most pexvasive
sources of nolse., Projections into the future suggest
significant increases in most forms of transportion
activity: by 1985 there may be more than 430 million
aircraft operations per year compared with 80 million today,
130 million antos in use compared with 84 million today, and
28 million trucks as compared with 17 million today.
Although the use of public transportation is expected to
increase, its share in overall transportation may increase
by only about 1 percent hecause of a concomitant growth in
vehicle miles traveled, primarily by auto. While the
increase in the level of noise emanating from each
transportation gsource (using existing facilities--egquipment,
roads, etc.) could be expected to rise about 3 4B for each
doubling of its transportation operations, the rise in noise
levels will, in fact, be less than 3 dB since new equipment,
already affected by current noise regulations, is guieter
than that currently in use.

The magnitude of the scecial cost of transportion noise
depends on the amount of noise from other sources (which may
mask the transportion noise or accentuate it), the
characteristiecs of the noise path, and the recipient. Thus,
the particular conditions under which a sound is generated
and received can detérmine how detrimental transportation
noise will be.

Figure 5.1 shows how path and transmission
characteristics affect a sound. Noise can be reduced by (1)
reducing the amount generated or emitted (e.g., truck
mufflers), (2) increasing the length of the path (e.g.,
locating an airport away from residences), or (3) creating
path characteristics that reduce transmission (e@.g.,
tunnelling of the transit system or installation of sound
barriers or bullding insulation).
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Traffic Noise

Today, more people are affected by highway and street
vehicular noise than by neise from any other scurce, and
this noise grows directly as the number of vehicle
registrations, miles of road, and average speeds increase.
If crowded roadways or national speed limits lower average
speeds, and especially the very high ones, the associated
noise will also decrease.

Although programs for the reduction of noise on new
facilities are being planned and carried out by federal,
state, and local agencles and are likely to be at least
mederately successful in reducing highway noise, much of the
troublesome traffic noise is generated on local residential
streets, While it is possible to design programs to reduce
necise on such streets=--by rerouting traffic, controlling
speed limits and traffic flow conditions, regulating truck
routes, and so on-~it is difficult. The manipulation of
traffic flows as a means to reduce the effects of noise is
limited by the pervasiveness of local traffic and the
comparatively small number of routes that are both noise-
tolarant and suitable for use, given the purposes, corigins,
and destinations of trips. In addition, measures to reduce
traffic noise have to be balanced with their economic
effects upon the community and the desire for mobility.?

Figure 5.2 shows the cumulative distribution of traffic
noige, measured 50 feet from the edge of a roadway, by type
of vehicle. In addition to variation by type of vehicle,
vehicle noise can also vary drastically with mode of
cperation., The difference between the noise made by a
crulsing auto and an auto accelerating at open throttle can
be 7 to 15 dB. Removal or modification of noise control
equipment can increase the noise level further by some 10 or
20 dB. 1In addition, the type of tires or vehicle can affect
the sound level produced by 5 to 10 dB. Figure 5.3 is a
nomograph for calculating one index of expected noise
level«=L,q, the level exceeded 10 percent of the time--as a
function of several of these factors.

At present, the greatest single source of highway noise
is trucks, primarily large vans and trailer trucks used in
interstate commerce. The average heavy truck cruising at 45
mph produces approximately 86 dAB(A) at 50 feet, although
levels above 94 dBR(A) are not uncommon. Acceleration
produces 5 dB{A) more than cruising, and an additional 2
dB({A) is generated on a 3-5 percent upgrade. At lower
highway speeds, where engine exhaust noise is dominant,
muifflers can reduce truck noise to approximately 78 dB(A).
At higher speeds, tirespavement noise predominates, as shown
in FPigure 5.4. New rib tires make the least noise, while
pocket retreads are noisiest, and old, worn tires are
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Instruetlans and Example of the Use of the Nomagragh

1. Automotbiles: Extend a ling from tho pivet point through indax balow the plvot paint
represaniting the speed of the traffic'{low to vartical line A, Conpoact (hat interection on
A lo.g, A1) with the sppropriata vohicls volume and nate whare vertical line B is inter-

secied (.. B1), Connect the intersection on B with the distance to the absarver, ant |
reee the predicted Lyp tram the scule, In the exumple shawn, it automobllos pre travel:
Ing 0 68 mph av a volume pf 3000 cars per hour, an observer 200 feet lrom thy flow
would be axposed (o an Lyg of 60.dBA,

2. Madium trucks: Proceed as with sutomobites lor the fiest fep, but multiply tha vol-
uma by 10 for use in the nomograph. Thut, the example shown alsa eorrmpands to
medium trucks travtling 50 mph a1 a vehicla volume al 300 trucks per hour with the
obaeivar at 200 feet tram the tratfic lino.

If the medium trucks and autemobilas are traveling o3 the same sperd, their volumes
cah he comblned. The example could be wied for a vohicls volume of 2000 automebiles
and 100 medium trucks par howr 18 yield the 3000 vehi¢le wtlume figure.

4. Heavy trucks: The estimation of noiso irom heavy trucks is parformed in similar
tathion axcept that th sposd indices to be used ere abave tho pivay point, If the k1o
for hoovy trucks is 1a ba comblned with that far modium trucks and automobilos, tha
d@ additlan scale in tha corner af the figure should be used,

SOUACE: NRC {1877} Highway Noie-A Design Guida tor Pradiction and Control.
Tranypartation Research Board, National Conperative Highway R esearch Program
Report 174, Woshington, 0.C.: To be published by the National Acodery of Seiences

in 1977,

FIGURE 5,3 Nomograph for estlmating traffic nolse asa function of type of vehicle,
speed of traffic, traffic density, and distance from the toadway,
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noisier than new ones for each class. Therefore, regulation
of the type and maintenance of tires can be an effective
means to reduce truck noise.

Another important determinant of road noise is the
spacing of vehicles., HNoise from individual vehicles
diminishes at a rate of 6 dB for each doubling of distance.
However, a line of clesely spaced vehicles produces both a
higher noise level and a diminution rate of only 3 dB for
each doubling of distance. For most highway and urban
traffic situations, the line source model, as illustrated in
Figure 5.1b, is the appropriate one. However, for single
intrusive events, such as an individual motorcycle or
garbage truck, the point source model, as illustrated in
Figure 5.1a, is applicable.

Alrcraft Noise

Aircraft noise, though it affects fewer people than
traffic noise, generally has a more intense effect on people
under alr routes in close proximity to airports. Figure 5.5
portrays noise levels from the operations of a variety of
jet aircraft in current use. New facilities, using careful
airport site selection and design, compatible zoning,
buffer zones, and noise barriers, can significantly reduce
the effects of aircraft noise. For existing facilities,
land use controls, buffer zones, and barriers may also be
useful, but it will probably be more costly and more
difficult for them to be adopted. Aircraft noise will be a
growing problem at small airports as the use of private jets
and general aviation increases, and current growth patterns
are likely to make it difficult to implement local controls.

Rail Noise

Rall transit systems are another source of noise, but
one for which there has been significant progress in
abatement. Welded rail can provide an improvement of 6
dB (A) or more over bolted rail sections; rail and wheel
maintenance can yield another 5-dB improvemeéent. Larger
radius turns can make a major contribution by reducing
flange squeal. Finally, improved drive systems can reduce
noise 5-8 dB at high speeds.

Older systems, which often lack these amenities, are
gradually being replaced or upgraded. However, proper
maintenance of new systems is crucial to prevent significant
increases in noise. Rail systems generally present an
excellent opportunity for the use of sound barriers close to
the vehicles., Noige barriers installed along the right of
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way will reduce noise levels by 10-13 dB at 50 feet and by
7-8 dB at up to 500 feet.

Figure 5.6 illustrates the behavior of train-generated
noise levels as a function of distance from the centerline.
The increase in noise levels resulting from multiplicity of
cars is accentuated with distance. Thus, noise from a one~
car train will attenuate at a rate of 6 dB with a doubling
of distance, but only at a rate of 3 dB with doubling of
distance if the train is long.

FUTURE TRANSPORTATION NOISE
General Considerations

Three important issues must be dealt with in any general
discussion of the noise problems that can be expected from
transportation: (1) one must determine which transportation
activities (or modes) and locational or envircnmental
situations are most likely, initially, to constitute noise
problems; (2) one must estimate the extent to which changes
in patterns of transportation use will alter the number and
magnitude of these problems; and (3) one must consider any
changes in transportation technology, system operations,
etec., that are likely to alter the nature or magnitude of
thes e problems.

Likely Sources cf Noise Problems

With refarence to the first issue, it ig difficult to
specify with certainty what circumstances will create noisge
problems because =o much depends on the subjective feelings
of recipients rather than on any directly observable
physical or psychological danger to recipients. (There are
only a few exceptiong-~such as in extremely hoisy subways,
and in the vicinity of airports.) 1In general, however, one
can say:

While there are many important souxces of intrusive
noise, transportation vehiecle ncise tends to
dominate most residential areas. In fact, the
cumulative effect of the increase in noise
intrusion by transportation vehicles is, to a large
extent, responsible for the current general concern
with noise (U.S. Congress, Senate 1972).

some of the ways of measuring the effects of
transportation noise on the community are discussed in
Chapter #. Obvicusly, more noise energy will be produced Ly
those modes of transportation that generate higher noise
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levels, are more numerous, or operate for more hours. Table
4.7 in Chapter 4 summarizes this information; Table 5.1
presents it in somewhat different form. Another measure is
the contribution to the residential noise level--
nonidentifiable community background noise--which is
summarized in Tabhle 4.6 in Chapter 4. Still another measure
can be made by estimating the noise levels produced by a
single intruding event for each kind of transportation
aircraft and vehicle. This information is given in Table
5.2, together with information on the size of the fleet in
1970,

Expected Trends in Transportation Use

The second issue that must be dealt with in formulating
projections of transportation noise is calculated growth
trends for transportation activities. The U.S. Department
of Transportation has produced transportation activity
projections up to 1980, based on expected economic growth as
estirated by the Interagency Economic Growth DProject (IEGP).
The determinants of activity are assumed to be population,
income, location patterns, price of transportation, and
quality of transportation. The DOT andé IEGP assumptions
about future values of these parameters can be summarized as
follows:

The population of the U.S5. is expected to grow from
205 million in 1970 to 228 million in 1980 and 255
million in 1990. Income is expected to grow at an
average annual rate of 4.3 percent per year through
1980 and 4.1 percent per year through 1990.
Location patterns will continue to favor the use of
the private automobile in intracity travel, while
the decline of agriculture and the self-sufficiency
of large metropolitan areas will tend to dampen
scme aspects of intercity freight growth.

Continued depletion of our supply of fossil fuel
and the costs of satisfying ecological
considerations will exert upward pressure on
transportation prices. The gquality of
transportation between now and 1990 is expected to
improve in all modes; it will ke determined in
large part by public policy decisions (U.sS.
Transportation Department 1972).

The DOT estimates of future transportation activity
based on these assumptions are reported in Table 5.3 for
passenger travel and in Table 5.4 for freight
trangportation. These tables also include estimated ranges
of activity in 1980, based on a revised version of the
original DOT data. Figure 5.7 is a graphic representation
of indices of GNP, population, and aggregate freight and
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TABLE 5,1 Relative Noise Energy by Modes of Transportation

Major C'J;m:gmy1 Noiso Enl:rgy"
Specific Made {Kilowatt-hours/day)  Percent of Total?
Aircraft
4-¢ngine tutbo fan 3.800 27.6
2 and 3 englne turho fan 130 5.3
General uvistion 125 0.9
Hellcopters 5 0.2
Sulrtotal 4,680 4.0
Highway Vehicies
Mediutn and heavy trucks 5,000 364
Sports cary, Imports and compacts 1,000 7.1
TPassenger cars (standard) 8300 5.8
Light trucks and pickups 500 36
Motorcycles 500 3.6
City and sclioo! buses 20 0.1
Highway buscs 12 0.1
Sutrtotal 7.832 57.0
Railroad Vehicles
Locomaotives 1,200 8.7
Frelght trains 25 0.2
High-speed interclty passenger trins 8 0.1
Standard passenger {raing 1 <0.1
Sulrtotal 1,234 9.0
Utban Ral
Rall rapid tronsit 6 <0.1
Pre-WWII trolleys 1 <0.]
Post-WWII trolleys <0.) <0,
Sub-otal 7 0.1
TOTAL 13,750 100.1

ITop ten catogoties that ench generate at least 125 kWh per day.

Rounded (o nearest unit,

Tatals moy not add duae to rounding.
NOTE: This table duplicates some of the information presented in Tabte 4.7; 1t Is
based on nn earlier, slighly different ast of dota.

SQURCE: U.S. Congtess, Senate (1972), pp. 247 to 2-80.
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] TABLE 5.2 Typical Noise Levels by Kind of Vehicle and Aircraft

* Range of Typleal
o Majer Tategory Nolse Level Fleel Size in 1970
ﬁ Speclfic Vehicle or Aircralt (dBA ot 50 feet) {¥chicles)
qt
i Alrcraft
3 2.3 englns turbu-fan 85-100' 1,174
3 4 engine turbo-fan 94.108" B15
5 4 engine turbo-fanr (wide body) 92-103! 79
i 3 engine wrbo-fan (wide body) g4.95! -
Q V/STOL
; Light heficopters 65-867 2,900
4 Medijum hellcopters 76-82° 320
] Heavy helicopters 82-92% 40
5 STOL alrcrnft g3° -
,»; General Aviation
& Smatl engine prop 67-90° 110,500
H Multi-engine prop 70-93} 17,500
Executive jet 8197 900
,ﬁf Highway Vehicles
& Autemobiles 87,000,000
8 Standard 64-76
i Sports, impotts, compacts 70-87
,’ Trueks 19,000,000
b Light 70-85
.o Medium 80-89%
' ? Heavy B595
g Buses 400,000
a City and School 70-85
‘r:f Highway 75.87
p."‘,{ Motoreycles 64-95 NA*
Rallrond Velicles
(] Locomotlves 88.98 27,000
b Prelght cars 8094 NA?
}‘: Passenger cars 80-90 1,000
Urban Rail
Rall rapid transit B2-95 NA?
Tralley 68-80 NaA'
& } At 1,000 foor,
) T AL 500 feot.
v Praposed limlt,
_‘;~ Not ayndlnble
{ SOURCE: U.S, Congresi, Senate (1972)
i
i
i
]
e
£
' b
§
4
il
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4
j
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TABLES.3 Trends and Projections: Passenger Travel 1980

1980’

Compoenent Unit ol Measare 1965 1970 ) b 1990
GNI $billions 1969 constant 1l 9364 1481.0 2095.9
Population millions 194.6 205.2 227.5 254.7
Aviation

Duomeslie hillions pux-miles 57.9 110.2 2585 231.4-278.1 523.2

International hillions puxs-miles 126 254 79.8 67.2- 8%.1 1804

Genenil millions haurs Nown 154 25,1 53.9 34.9% 83.2
Railroads hillions pax-miles 17.6 10.8 8.6 8.2 8.6 142
Auto

Business hillion VMTs 1135 138.2 231.2 212.6:247.9 3234

Persanal billion VMTs 609.7 748.3 1082 1108-1271 1439.7
Rus hilllen pax-miles 238 254 27.0 23.3- 29.2 278
Urban Ttansit hilllon pax 6.8 6.1 7.5 7.0- 17 9.1

! Loft-hand column under 1980 shows flgures based on original projections. Right-hond column shows figures bused on revised projections;
unge of fingl demaond growth is from 3,5-5,0 percent per yeur,

4.3 percent annual grawth rate of Mnal demand,

SOURCE: U,5. Teansportation Department (1972) and Jack Faucet! Assaciates () 973)
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TABLE 54 Trends and Projections: Freight Transport

1980
Component Unit of Measure 1965 1970 a [} 1990
GNP Shillions 1969 constant 7871 9364 1481.0 2095.9
Populytion milliens 1946 205.2 2275 254,7
Aviation
Damestlc blillon ton-miles 2.0 39 14.0 13. 15.5 33,37
Internatlonal billion ten-miles
Railronds billion ton-miles 7045 740.0 966.6 B90-1050 1223.1
Truck
For hire
Intercity billion ton-miles 154.0 1956 3252 299.3-222.6 458,7
Local billlon ton-miles 1.9 9.7 15.8 14.5- 16.8 215
Private
Intercity billlon ton-miles 110.8 132.0 212.1 194.1-225.9 299.7
Lacal billien ton-mlltes 63.9 4,3 117.8 108.0-125.2 165.1
Total Private billion VMTs 51.2- 62,1
Intercity billlon VMTx 158 188 0.6 28.0- 32.6 42,2
Local billlon VM1 18.9 21,1 353 32.3- 315 48.0
Duomestic water hillion ton-miles 506,3 586.3 810.5 741874 1041.7
Pipeline bitllon ton-miles 339.0 403.1 614.0 569.4-665.1 a51.8

See note! LT 523

SOURCE: U.S, Traneportation Departient (1972) and Jnck Faucelt Assoclates (1973)
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passenger transportation expenditures. The growth estimates
are based on data from 1972 and earlier and results in
estimates near the upper bound for most transportation
activities.

Projected Patterns of Transportation Use and Noise

One conclusion implied by the discussion in chapter 4 is
+hat an abatement program for transportation noise should
focus on airports, freeways, and high-speed arterials
(especially those with significant amounts of truck
traffic). That conclusion and the projected patterns of
transportation activity described in +the preceding section
permit us to draw a number of conclusions about projections
of transportation noise.

Aviation

The number of domestic passenger-miles is exgpected to
exceed, and perhaps even docuble, its current level hy 1980
and to double again by 1990. The increase in the number of
operations will reflect this growth. International travel
will triple, and then double, in the same periods. 1In the
original estimates, hours flown in general aviation were
expected to double by 1980 then to increase by 60 percent in
the following decade; the subsequent revision of these
estimates drastically reduced the rate of increase to
something above 40 percent by 1980. We can only conclude
+hat the importance of passenger aviation as a contributing
faceor to noise will increase in the future.

Freight aviation will also become more important. The
number of ton-miles carried by domestic air freight is
expected to increase by a factor of 3.5 by 1980 and by an
additional factor of 2.5 by 1990.

The number of airports is expected to remain akout the
same. If the number of flights increases proportionately to
pagsengers, the nolse problem will increase but by a smaller
propertion because the increase in average aircraft size
will probably not be by so much as to absorb completely the
additional passengers. Generally, it is unlikely that any
other carriers will be able to divert any substantial amount
of air traffic, although highly improved ground
+ransportation may be able to do so along high density
routes such as the Northeast Corridor.
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Autonobile Travel

Total passenger auto vehicle-miles are forecast to
increase by between 48 and 107 pexcent by 1980 and hy an
additional 32 to 46 percent by 1990. Although there is wide
variation in these estimates and it is likely that the
actual values will lie toward the lower end of these ranges,
the increase will still be significant.

Auto travel may ke held in check by a sharp rise in the
cost of driving, such as may result from an increase in the
price of fuel or increased taxes (which may be levied for
any number of reasons-~-from the desire to add to general
revenue to specific purposes such as road maintenance or
public transit subsidy). There is little informaticn on the
effectiveness of price increases in reducing the number or
length of +trips or in inducing car-pooling or the use of
public tranait.

The U.S. Federal Highway Administration (1974) in DOT
hae produced some estimates in studying various influences
that may affect their estimates of highway travel.

Erige_of _gascline. Price elasticity of demand for
gasoline is estimated to be about -0.278. If thlis point
estirate is applicable to large changes, a 100-percent
increase in gasoline price would result in a 7= to 14-
percent reduction in vehicle miles traveled.

Chagacteristics of txip {(by type). The various types of
trips may exhibit the following relationships:

{1) A 20-percent decrease in auto shopping would
result in a 1.5-percent decrease in vehicle miles
traveled.

{2) A 20=percent decrease in social and
recreational trips would result in a 6.5-percent
decrease in vehicle miles traveled.

{3) A 20-percent decrease in work trips would
result in a 7-percent reduction in vehicle miles
traveled. However, work and related business trips
{which total 42 percent of vehicle miles traveled) are
assumed to be nondiscretionary and relatively inelastic.

ngys An increase of 50 percent in auto
cccupancy foxr work trips to central business districts (CBD)
would result in a 1-percent decrease in vehicle miles
traveled in metrcopolitan areas. A simllar occupancy
increaze in non~CBD work trips would result in a 12-percent
reduction in metropolitan vehicle miles traveled.
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Iransit Improvement. Express bus operatlons to central
business districts (such as those on Shirley Highway, from
suburban Virginia to downtown Washington, D.C.) would reduce
metropolitan vehicle miles traveled less than half of 1
percent.

Bicvele and Walking Trips. Since 62.5 percent of all
trips (which account for 16 percent of all vehicle miles

traveled) are less than 5 miles long, it has been proposed
that many of these are candidates for diversion to walking
or bicycle. If all trips under 2.5 miles were diverted, the
total vehicle miles traveled would decrease 6 percent.

Public Transit

It is also possible that public transit can be made more
attractive and that large numbers of persons will
congequently be diverted from auto commuting. Current
trends do not go in this direction, for many reasons, most
importantly because: (1} most public transit routes in
larger metropolitan areas are radial and oriented to the
central businegs district; (2) a small fraction of all trips
in such areas (typlcally less than 10 percent) are oriented
to the central business district; and (3) a considerable
fraction of such trips already involve the use of public
transit. While transit service for short, dispersed trips
can be improved, it is unclear whether this would lure any
significant number of motorists. While there is much debate
about the wisdom of national and local transit policies, it
is not clear whether their directions will change.

Perhaps more can be achieved by a change in
transportation policies relating to government investment,
pricing, and other operating characteristics. A computer
model? has recently been used to analyze a set of
alternatives and yielded the following results:

(1) Changes in the allocation of investment between
highway and publiec transit might produce a variation in the
number of auto passengers as a percentage of total trips
{the "11 modal split") by as much as 50 percent, starting
from a 1972 base.

(2) A 20-percent reduction in total planned 1972-1990
investment would reduce modal split less than 3 percent.

{3) Increases in auto occupancy might increase auto
passenger trips because highway congestion might be
decreased.

Of course, any conclusions depend on the validity of the
premises of the computer model from which they stem.
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Truck Traffic

Highway freight traffic is expected to grow
commensurately with passenger traffic. Intercity ton-miles
are expected to grow 64 percent by 1980 and 41 percent from
1980 to 1990. The number of freight ton=-miles on local
highways is expected to grow by 60 percent by 1980 and by 40
percent from 1980 to 1990. Therefore, the highway freight
carried by trucks and the noise produced by it is likely to
become increasingly important nationally, and even more so
in urban areas.

The future of truck traffic noise problems is quite
uncertain, The major question is raised by the possibility
of the use of trailers on flat cars (TOFC), known as rail
pigygyback service, which could replace much intercity
trucking. But TOFC has not grown significantly, and most
studies indicate that regulatory and institutional
constraints (e.g., trucker work rules) now make TOFC
economically unattractive.

Potential Technological Changes

Since the estimates just described are now a few years
old, the cbvious starting point for a reappraisal is the
technological advances that have occurred since then.
Foremost is the supersonic transport plane (the 8s5T).
Recent FAA tests indicate it generates more noise than
conventional sub-sonic aireraft., should it gain any wider
acceptance than now appears likely, it will contribute tg
noise levels. In contrast, auvtomobiles in 1977 are less
noisy than their predecessors and the newer, high by-pass
engine jet planes are quieter than the older jet planes.

one class of changes that ray prove important are those
that reduce travel. For example, a recent study for DOT
{Krzyczhowski and Henneman 1974) suggests that the use of
telecommunications as a substitute for travel, changes in
land use patterns, and rescheduling of work activity can
supplement economic disincentives to travel. The study
concludes that in the short term (1-3 years), a 3-percent
réduction in urban vehicle miles traveled may be achievable
through rescheduling of work and travel. By 2015, a
reduction of one-seventh in vehicle miles traveled (168
milliion per day) will be posgsikble if the appropriate
communication substitute technology (essentially video-phone
and informatien transfer equipment) is perfected.

The DOT ceommissioned a study (Golding et al. 1970)
gimilar to the one being undertaken in this chapter. The
study, conducted in 1970, was a cursory survey of
technological developments that are in the planning phase,
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in initial prototypes, or in the final stages of
experimental test and design. The survey concluded that
#technological changes and improvements in transportation
will be evolutionary and gradual."

UNCERTAINTIES IN ESTIMATES
OF TRANSPCRTATION ACTIVITY

The use and heavy reliance on Department of
Transportation projections of Ffuture transportation activity
by mode and region within the United states is not meant to
be an unqualified endorsement of those projections. Their
use was predicated on the fact that they appear to be among
the best of the projections that are available from public
gourcas and that contain a full description of the methods
used, There are many other projections of transportation
activity, made with many different assumptions and methods;
some of thege are public to varying degrees, but without
full disclesure of the procedures. These other projections
were not included in this study because of the lack of
detailed information on the assumptions or precise methods
used.

Projection of future activities in transportation or
other sectors of the economy is much more of an art than a
science. There are numerous factors that will undoubtedly
influence future transportation activity that cannot be
taken into account in the projections or that can only be
taken into account by modifications of the projections by
human judgment. The effects of many cof these factors--such
as the long-term influence of the recent increases in fuel
prices, in which both land use patterns and travel patterns
can be modified, the adjustments presumably being in the
direction of a reduced amount of travel--can only be guessed
at. Future activity may also be affected by specific steps,
such as rationing, taken to ameliorate the adverse effects
of future embargos on oil imports. o©On the other hand, the
development and successful marketing of small automobiles
that might use considerably less cil=-based fuel or might be
propelled by energy sources not based on oil (such as the
battery-powered electric car in which electricity is
generated by coal or hydroelectric means) might considerably
relax any constraints on travel, although an increase in
such automobile use would probably be offset by the lowered
noise emissions of smaller or electrically powered vehicles.

Government policies with respect to land development
patterns can have a very significant effect on the total
amount and character of fransportation activities, as the
suburbanization of population and employment in the past few
decades has revealed. Policies that may have some very
significant influence on transportation include the banning
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of automobiles from the central parts of cities, the
adoption of traffic control technology that would
significantly expand the capacity of the existing system of
streets and highways, the fostering of the development of
integrated intermodal transportation firms for the movement
of freight, and the priecing of passenger transportation and
(in particular, urban transportation) that would require the
recovery of full costs from users.

ENVIRONMENTAL IMPACT STATEMENTS

On the basis of the National Environmental Policy Act of
1970 and its amendments, any project involving the
expenditure of faderal funds must be planned so as to
minimize the damaging effects of noise and other unwanted
and undesirable consequences. The specific provisions of
the Act are:

Thege requirements have been implemented by the
U.S. Department of Transportation in various ways.
An environmental impact statement (EIS) must be
prepared for each project which is likely to have
any negative environmental effects. It must
include a specification of these effects,
documentation supporting the plan or design
recommended as most reasonable, and an evaluation
of the positive and negative impacts of the various
alternatives considered. The preparation of the
EIS is in addition to other requirements which call
for comprehensive evaluation of the alternative
means of achieving the transport objectives at all
levels--plans, systems, and projects. The
comprehensive evaluations include consideration of
negative environmental effects, including the
identification of noise as a potential problem and
its effects on users of the transport system, on
employees, and on the surrounding areas.

while these requirements specify that noise and other
damaging effects of transportation projects are to he

considered, they do not provide clear, operational
quidelines for choice among the available plans or designs.
They provide no guidelines on the magnitude of the expense

that should be incurred to reduce detrimental effects or on
the relative priority to be given to the achievement of
other objectives in the attempt to abate noise. In
practice, these decisions are left to the planners and
engineers involved in the project, with the influence of
political leaders and the public. Perhaps this assumes
implicitly that their experience serves as a reasonable
proxy for benefit~cost comparisons.

108



;
i
|
\

The expectation that noise will produce serious
environmental damage has resulted in the termination of many
transportation projects already in their final planning and
design stages, as well as of a few in which initial
construction had begun. This suggests that the earlier
environmental review process and the associated deecision-
making calculus are not leading to decisions that the public
and elected officials find acceptable, possibly because of
the lack of an operational means to evaluate the benefits
and costs of alternative courses of action.

CONCLUSION

While the effect of policy changes or technological
changes is necessarily uncertain, it nevertheless ia the
judgment of +his committee that in the next 5 to 10 years it
is unlikely that any changes in transportation activities
will be so great as to alter significantly the major
identifiable sources of noise problems in transportation.
Even if automebile or alr travel were to be reduced in this
period, for example, it is unlikely that the reduction would
be 8o great as to make nolse problems from these sources
insignificant. In other words, these sources of noilse are
likely to remain problems in the future unless specific
actions are taken either to reduce the noise or <o
ameliorate its adverse effects.

While these trends will perhaps be altered by changes in
technology or major public policy shifts and in the location
of noise-sensitive activities, those changes will not occur
by themgelves. They will result from conscious decisions
baszsed on consideration of the available alternatives and
their benefits and costs--a subject discussed later in this

report.

Finally, 3if there are significant changes in
trangportation activity or patterns, new sources of noise
may emerge that may alse require treatment in a manner
similar ¢ that which is suggested in this report. Since
+he recommendatlons for dealing with noige problems are
general, applying to all mcdes and contexts, we do not feel
it is necessary to attempt to speculate on possible
additional sources of transportation noise,
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NOTES

1 Mosbaek, E.J., J.P. Goodrow, and W.C. Kester (1975)
Policy and fechniques for Highway Noise Valuation and
Compensation. Jack Faucett Associates, Inc. report for
National Cooperative Highway Research Program Project
11-6,

2 Werner, E., Assessing National Urban Transportation
Policy Alternatives, paper prepared for presentation at
47th National Operation Research Society of America
Meeting, April-May, 1976. (Unpublished}
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CHARTER_6

RENEFITS OF NOISE ABRTEMENT

INTRODUCTIOHN

In the Noise Control Act of 1972, Congress directed the
Environmental Protection Agency to consider the consequences
of noise for the public health and welfare. This chapter
discusses the different types of health and welfare benefits
that would accrue from transportation noise abatement. No
attempt will be made to quantify these: some benefits are
basically qualitative, the magnitudes of other effects are
not known, and others have quantitative effects too indirect
to permit effective quantification. The seriousness of most
of the effects of noise, and, hence, the benefits from its
reduction, seem clear, but the quantitative evaluation of
each type of benefit must await further research.

In general, there are several kinds of effects that
noise produces: direct effects on the auditory system;
indirect effects on other health, social, and economic
variables such as productivity; and effects on annoyance and
the quality of life., It is important to note that programs
that reduce the effects of noise in one domain, even if
successful, may not diminish its effects in the others. Feor
example, policies that rinimize direct effects of noise,
such as damage to the auditory system, may not be as
successful in reducing annoyance effects.

HEALTH BENEFITS
Reduction of Hearing Loss

one of the consequences of a reduction in transportation
noise is very likely to be a reduction in the amount of
hearing loss. There are several general reviews of the
effects of noise upon hearing (Kryter 1970, Burns 1973,
Miller 1974). 'They conclude that repeated or long-term
exposure to noise of high inténsity results in hearing loss,
at first temporary, and ultimately permanent.
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There iz still debate in professional circles about the
maximum levels of environmental noise that can be considered
safe, but EPA (1974) has suggestad ceilings to protect the
puhlie health znéd welfare. These celilings are designed to
protect the most susceptible groups in the population and
incorporate a margin of safety. Table 6.1 presents a
summary of these suggested ceilings.

Current transportation patterns generate noise of
considerable magnitude, in some cases over 85 dB{A), enough
to cause permanent hearing loss with prolonged exposure. AsS
reported in Chapter 4, a large part of the U.S5. population
is exposed to the noise; EPA {1974) estimates that 16.5
million people live in urban areas of the United States
where the outdoor average sound levels (primarily generated
by transportation sources) are higher than those that will
cause hearing loss in the long run--24 hours a day over a
4Q=-year period. (An estimated additional 61.6 million
people live in areas where the outdooy sound levels exceed
those levels that interfere with outdoor activities and
produce annovance.)

when people are exposed to noise of high intensity for
long periods of time, their ability to hear is impaired.
One common occurrence is a temporary shift of thresholds:
people are less able to detect guiet sounds after the noise
exposure. The more intense the noise and the langer the
exposure, the more severe the shifts are and the longer it
will take for a recovery of normal hearing. The frequency
of occurrence of temporary threshold shifts and the recovery
time from them are predictors of hearing loss--noise-induced
permanent threshhold shifts.

Ag EPA (1971} indicates (see Figure 4.2 above), in some
urban locations ambient daytime noise levels are more than
80 dB{A) over 12-hour periods. Thesge are well above the
levels considered damaging to hearing with prolonged
exposure {cf. Kryter 1970} and clearly implicate urban
noise, particularly from transportation, as a causal agent
in hearing loss. The degree of damage to individuals will,
of course, vary with the amount of time they spend outdoors
and the adequacy of the noise insulation by which they are
protected, While transportation poise clearly contributes
to hearing loss, it is impossible to apportion a specific
part of the observed hearing loss in the population to that
source.

students of industrial noise have established criteria
for the prediction of hearing loss as the result of
continuing noise, but there remain several sources of
variability that make accurate assessments of the cause of
hearing loss difficult to determine after the fact:
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TABLE 6, Summary of Noise Levels Identificd ns Requisite to Protect
Public Health and Wellzre with an Adequate Margin of Safety

Eltect Level! Area

Hearing Joss® Loq(z4y < 70dB Al areas

Outdoor aclivity Lgp <55dB Qutdaors in resldentlal areas and furms

Intoeferencs and und other outdnor areas whers people

annoyance spand widely varying amounts of time and
other places in which quiet is u basls for
use,

Leqiaqy<355dB Qutdoar azeas where people spend limited
amonnts of time, such s school yurds,
playgrounds, ete,

Indoor activity Lygn <4548 Indoor residential areas
Interference and
annayatice Laqr24)< 45 dB Other Indoor arcas with human actlvities

such as schools, ete.

'L,q(“) repreaents the sound energy averaged over o 24-hour pesiod while Lgp repre-
5en|| 1lio Lgg witha £D dB nighuilme walghting.

The hearing [oa level identifled hiere represents anaust averages of the dally lovel over
e parlod of forty years. (These oré energy averages, not to be confused with arithmetic
avernges.)

EPA hus determined that for purposes of hearlng copsetvation alane, o level which is
protective of that scgmant of the population at or below the 96th percentile will protect
victually the entiro population, This tevel has been calculnted to ba an Lagaf 70 4B aver
o 24-hour doy.

SOURCE: U8, EPA (1974:3) Seo U5, EPA {1974:29) for a more detalled descriptiun
of theze lovels,
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a8, individual differences in susceptibility to
otological damage;
4 bs hearing loss differentials at different fregquencies:
an
¢, +the difficulty of separating industrial noise from
other sources of environmental noise in any individualts
life history. '

The problems are even more comrlicated for an analysis
of the effects of transportation noise or, more generally,
environmental noise. The absence of any continuing survey
of hearing impairment does not permit a yearly estimate of
the rate of otological damage. Even relatively complete
sources, such as the recent The Deaf populaticon_of the
United sStates (Schein and Delk 1978), .do not provide data
that permit the separation of cases of congenital and
accident-caused hearing impairment from those cases
attributable to industrial or environmental causes.

There is another and more important difficulty in
determining the effects of noise on hearing. current health
and welfare levels for both environmental noise (U.S. EPA
1974} and industrial noise (National Institute for
Occupational Safety and Health 1972) are founded on the
belief that it is the accumulation of noise stimulation that
ultirately impairs hearing. A person who undergoes hearing
loss at age 50, even when presbycusis (impairment of hearing
due to advancing age) is factored out--no simple matter in
itself-«is clearly manifesting the consequences of 50 years
of accustic stimulation. While this makes it exceedingly
difficult +o attribute a particular hearing loss to any one
eplsode or source, it implies that high levels of background
noise, which in our urhanized society come primarily from
transportation, contribute and are implicated in almost
every case of general hearing loss., (A detailed discussion
of these issues can be found in the wvolume edited by
Henderson et al. 1976.)

Other Health Henefits

Reduction of transportation noise may produce health
henefits other than a reduction in damage to hearing: it
may affect mental health and sleep disruption; it may reduce
stress and cardiovascular involvement; and it may even
contribute to fetal health.

Mental Health Effects and Sleep Disruption
Intuitavely, one might suppose that the intrusion of

ambient noise levels so high as to be continually irksome
would, over the long run, produce deficits in personality
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ovrgatization and funetioning., However, there is little
evidence that noise “drives people crazy." Rather, a
recurrent finding is that humans adapt to nolse to a
remarkable degree (Davis 1948; Davis et al. 1959; Glass et
al. 1969, 1971; Reim et al. 1971). Most of the studies
linking noise to effective functioning center about sleep
disruption, yet even there, adaptation seems gquite usual.
In many cases, it is the shorter- rather than the longer-
term exposure that is more disruptive.

The effects of noise on sleep are not well understood
and no general conclusion can be drawn., Whether ncise
rouses a sleeper seems to be determined not just by the
intensity of the noise, but by its spectral distribution,
the gtage of sleep during which it occurs, and individual
characteristics of the sleeper. It is not known whether
steady sound will rouse sleepers more often than they
usually waken, nor whether such sound will prevent the onset
of sleep. Bursts of sound, which may be more likely to
interfere with sleep, seem to be less effective rousers of
gleep-deprived pecple (Kryter 1970).

CE the different stages of sleep, <ne, named REM sleep
for its accompanying rapid eye movements, is thought to he
important for normal functioning; it occurs about two hours
a night or 25 percent of the total sleep time. Once
deprived of REM sleep, there appears to he a compensatory
mechanism inducing people to spend a greater amount of time
in this state at another period (Kales 1969). Even if
transportation noise were not an important factor in overall
sleep disruption, REM disruption effects, if they could be
established, might well bhe of special importance.

General data on sleep disruption by noise in the
population are not available. Current studies (e.g., Lukas
and Kryter 1970) indicate, however, that disruption is an
increasing function of age--older people are more kothered
than younger people, Given the gradual aging of the
American population, the problem of sleep disruption will
affect an increasing number and proportion of the population
even if there is no increase in ambient noise levels., 1In
other words, a reduction in transportation noise would he
necessary to keep sleep disruption to its current level and,
in the future, a given reduction in noise may facilitate the
sleep of an increasing number of people. :

Stress and Cardiowascular Involvement

In addition to its more general consequences for human :
health, noise has effects upon the human cardicvascular '
system. Some of these appear to be mechanical, others !
kiochemical. Some investigators (Hattis et al. 1976) have :
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describhed several possible mechanisms through which noise
can affect the cardiovascular system. The general thesis is
bagsed on the standard stress reaction mod2l and general
adaptation syndrome as formulated by Selye (1956}. This
model asserts that all stressors produce nonspecific as well
as specific effects and that the nonspecific stress effect
is the same for all stressors and is cumulative. This
suggests that even in cases where noise is not sufficiently
extreme to cause cardiovascular proklems by itself, it may
add sufficiently to other nonspecific stressors affecting an
individual to produce such effects.

Empirical evidence about the relationships of noise to
cardiovascular disease is scanty. The best available
studies, those by Jansen (1959, 1969), were conducted in an
industrial setting and indicate that even when control :
differences are taken into account, workers in noilsy !
industries have a significantly higher rate of i
cardiovascular disease than those in gquiet industries. |
Hovwever, any broad generalization of these conclusions is
unwarranted. A ryeport of the NRC Committee on Hearing,
Bioacoustics, and Biomechanics (CHABA) concluded:

So=-called stress reactions in the human organism
vwhen continued for sufficiently long periods can be
physiolegically harmful. However, it appears that
the psychological and physiological responses to
noise (excluding changes in hearing) are
transitory, that they adapt out with continued
exposure to the noise, and therefore do not
constitute harmful physiological stress (NRC 1971).

Pediatric and Fetus Effects

Although there is speculation about the effects of noise
both during and immediately after pregnancy, there is a
dearth of information on the effects of noise by itself or
in combination with other stressors. A CHABA working group
on the affects of long-term exposure to noise on human
health has identified this specific gap in information and
is likely to recommend to the National Institute of
Occupational Safety and Health that research on this topic
be given high priority.!

The most relevant of the available studies is an :
epidemiological survey by Ando and Hattori (1973) that ;
examines retrospectively the records of women who carried to
term. They studied records of over a thousand births in
Japan, comparing those of mothers who resided under nolsy
airport flight paths with those who resided in guieter
neighborhoods. Their results must be regarded as suggestive
because a lack of information about procedures and measures
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makes it impossible to evaluate the report fully. They
find, however, that even with demographic varizables
controlled, mothers experienced ill effects in noisy areas
{(with effects starting at levels of 75 dB) at twice the rate
of those in quiet areas. 1In addition, the entire
distribution of birth weights was somewhat lower for the
noisy areag:; for example, a 50 percent increase in the
proportion of infants under 2500 grams at birth in the noisy
areas. It is difficult to project the results of this one
study to produce a cross-cultural prediction for the United
States, but, if correct, it has implications for fetal and
neonatal care.

The number of infants with low birth weight is an
extremely serious matter. In the United States, which uses
the same criterion of low birth weight (less than 2500
grams8), there are more than 250,000 such infants born each
year. This figure includes both premature infants and those
carried the full 37-week term. Of these infants, 45 percent
die in the first month of life. As a group they account for
between €0 and 75 percent of all first-year infant deaths in
the United States. Those that do survive show residual
effects of their neonatal susceptibility to hypoglycemia,
acidosis, renal compensation, hyperbilirubinemia, response
4o infeetion and many other diseases (National Instituke of
Child Health and Human DeveloOpment 1972, 1975). 1In later
life, childyen whose birth weight was low are still subject
+0 a higher mortality risk and are more likely to have
physical defects or to be mentally retarded. It is clear
that there would be significant benefits from even a
marginal reduction in the incidence of low birth weight
habies that might result from decreased noise.

WELFARE BENEFITS
Economic Benefits

pirect Productivity Increases

Abatement of industrial rather than environmental noigse
may produce measurable savings through increases in
productivity., There may also be benefits from reduced
transportation noise due to increased efficlency of output.

Noise interferes with job performance in a number of :
ways: when noise may mask a significant signal, when speed i
comnunication is required, when a worker is overloaded with !
more than one task at a time, and during vigilance tasks.

If outside traffic noise were reduced, a secretary in an
office building next to a noisy street may be hetter at
proofreading for infrequent errors, may take dictation more
accurately and may more easily be ahle to act simultaneously
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as bookkeeper and receptionist (Broadbent 1957, 1958; Glass
and Singexr 1972). There is same countervailing evidence.
There are indications that for simple, repetitive tasks,
some increase in noise level may serve as a general
activator and increase rather than decrease productivity
(cf. Broadbent 1958 for examples). Since this latter type
of task is somewhat more specialized, it is probable that,
on balance, noise reduction would increase productivity.

Noise affects productivity not so much through direct
reductions in output as through higher error rates, greater
variability of performance, and an increased tendency of
people to make guick decisions in ambiguous situations.
These effects are documented and summarlized by Broadbent.?2
Further, these effects may occur without those affected by
or annoyed by the noise being aware of the consequences?
(Singer 1976).

some of the difficulties in trying to determine and to
document productivity effects of noise in any particular
situation stem from the probably small magnitudes of these
effects. The evidence (Broadbent 1958, Kryter 1970, Miller
1974) is equivocal. But because of the relatively small
samples used in most laboratory studies and given the
wagnitude of the probable errors, these experiments are not
sufficlently powerful to detect differences of the order of
1 or 2 percent between samples. Field studies of industrial
productivity have not been able to untangle the specific
effects of noise from other productivity factors, especially
when the noise effects are small.

However, even a productivity loss of 1 percent for
workers affected by noise--which is a value congruent with
+he effects reported in laboratory and field studies cited
above--can represent a sizable benefit from noise reduction.
However, the productivity increase resulting from the
abatement of transportation noise can only result in
increased productivity by those workers in industrial
settings that are already quiet. Workers in a metal
manufacturing plant where the ambient noise levels are 85 dB
would not benefit from a reduction in adjacent freeway noise
to 70 48, but the productivity of workers in urban office
bulldings or gquiet industries located near airport flight
paths may be increased by a reduced transportation noise.

Indirect Productivity Increases

Noise may affect productivity not only directly through ;
interference with activities, but also indirectly hy
influencing motivation and morale and increasing
absenteeism, personnel turneover, and retraining expenses.
Simply pu%t, people may work bhetter in a quieter workplace i
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even though the noise itself does not interfere directly
with their work. This may occur even when noise increases
direct productivity--which may be the case for simple,
repetitive tasks. There is some evidence that the
alienating effects of this type of work are dissipated if
+he workers can form a friendly, communicative social group
{Schachter et al. 1961, Latane and Arrowood 1963), which
would be more likely to occur with less noise. Noise
reduction may alsc be able to increase productivity
indirectly by minimizing speech interference and permitting
eagier work and social communication on the job. This point
wag made indirectly (e.g., Hattis et al. 1976} in testimony
at 1975 Hearings of the Occupational Safety and Health
ARdministration of the Department of Labor on a proposed
reduction in the level of maximum permissible industrial
noise and was stated directly in comments on the hearings
{e.d., Woodcock 1975}.

Even if the benefits of indirect productivity increases
from the abatement of noise are slight, the number of
workers involved may be so large that the aggregate
potential savings would be considerable. As in the case of
direct productivity increases, these benefits would accrue
only for those workers whose workplace was relatively free
of industrial noise but affected by transportation noise
from outside.

Other Benefits

Resgource Savings

Resource savings occur when money that would have heen
spent for noise abatement is saved hecause nolse levels have
heen reduced by alternative means. If noige is reduced at
the source, receivers do not have to insulate; if receivers
insulate, sources do not have to reduce noise emissions; if
path barriers are erected, nelther sources nor receivers
maust expend resources. Since there are a number of
alternative ways to reduce noise, each with its associated
costs, the choice among them is in part a decision about who
should bear the cost, Both pragmatic and historical reasons
suggest that the costs of control will more likely fall upon
sources of noise than upon receivers, 1If, as seems likely,
the cost of source control is less than that of the receiver
ingulation, there will be a net savings.

The issues related to resource savings also apply to
savings in construction costs. Concern for shielding the

interiors of buildings from exterior noise is .negligible in

the operational designs of buildings and in current
construction practices. Surpriasingly, even structures such
as hospitals, for which one might expect noise abatement to
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be a significant consideration, do not spend much money on
it. A spokesman for the Veterans Administration hospital
construction section estimates that only about 0.01 percent
of the total building cost is spent explicitly for'noise
treatment. This amounts to $6,000 out of the roughly
$60,000,000 that is spent to construct a 500-bed hospital.
In contrast, a study of the soundproofing of houses in lLos
Angeles (Wyle Laboratories Research staff 1970) reports
that, for homes with a median value of $35,000, an average
of $4820 was required for a 25=dB reduction in noise. ({(The
costs of residential noise insulation are discussed in
Chapter B8.) It should be noted that if ambient noise levels
were reduced not only by the quieting of transportation but
by the imposition of noise standards for stationary sources,
large nonresidential buildings might be forced to incur
additional expenses to quiet their noise-producing heating,
air conditioning, and ventilating systems.

Systems Benefits

There are two kinds of systems kenefits: those that
result from a noise abatement procedure and those that
raduce noise as a consequence of some other procedure, such
as energy saving. Some noise abatement procedures, though
costly in themselves, produce offsetting savings. For
example, truck nolse can be reduced by using cooling fan
clutches that go on only when engine temperatures reach a
certain threshold. At high speeds, when fans are least
necessary, the fans are off, thus eliminating a substantial
amount of +ruck noise. While the installation of the fan
clutches is costly, there is an associated saving in fuel
when the fan is turned off. Such savings are referred to as
systems benefits because they are an integral part of the
abatement process, arising with almost every means of noige
control. They include energy savings by vehilcles traveling
at moderate rather than at high speeds, lowered expenses for
heating and air conditioning in better-insulated buildings,
and reduced payments in compensation awards for impaired
hearing. It should be noted that many systems bhenefits are
unpl anned or occur indirectly and that one can rarely
calculate directly the savings benefits of them.

Animal and Plant Production lncreases

I+ ha=s beeén conjectured that noise may have effects not
only on human beings but alspo on vegetative growth and on
animal welfare. Some of these effects, such as those on the
well=being of wildlife or domestic pets, are probably
incalculabie. Others, such as the increase in crop yield or
profit from husbandry resulting from noilse raduction, are
probably, in principle, assessable in monetary amounts.
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There has been very little research on the effects of
nolse on plants, and research on the effect of nolse on
animal production is inconclusive. In the Memphis State
University's review paper on animals (1971), the only
effects even partially documented are those whose lmportance
is difficult to assess: for example, under noisy conditions
hens tend to shift from brooders to layers. Such an effect
may be beneficial for egg producers and detrimental for
chicken producers, but the net consequences to scciety are
not obvious.

Direct Behavioral and Psychological Effects

children's Cognition, Learning, and Language

Ag Millet recent review (1975) of the effects of noise
on children has clearly argued, children are more likely to
guffer from the effects of noise than adults. One of the
primary effects of high ambient noise levels is a temporary
disruption of speech and hearing. For adults, this means
the interruption of organized communication. For children,
it means more. Their speech is less redundant and its
meaning is more likely to be lost. More important, noise
aleo disrupts the learning of language and the acquisition
of the ability to communicate. However, research in this
area is sparse. There are few results that show a
relationship between high ambient noise levels and reduction
in language comprehension: Mills (1975) reports the results
of these studies and their shortcomings.

There are two studies that show the relationship of
+ransportation noise to the impairment of reading ability.
cochen et al. (1973) present evidence that the nolsier the
home background of the child, at least at high levels of
noise, the less likely the child is to discriminate
phonemes. This inability to discriminate was related to
reading level in the school, and chilldren from noisier homes
performed more poorly on standardized reading tests.
Bronzaft and McCarthy (1975) studied a school situated next
t0 an elevated railroad. Students whose classrooms were
adjacent to the train tracks did significantly worse in
reading than similar students whose claasrooms were on the
other, quiet, side of the building. Since the effects
reported by Cchen et al. (1973) were ascrihed to noisy homes
and those of Bronzaft and MeCarthy (1975) were attributed teo
a 2oisy school, the locations of both schools and homes are
relevant.

123



Annoyance and Corplaints

A number of studies have investigated the
characteristics of noise sources, the personalities of
people who are annoyed or who complain, and the mediating
factors that influence which individuals are annoyed and
complain. Some of these studies have focused on aircraft
noise adjacent to airports, others on highway and automotive
noise.

Overall, it is clear that higher noise levels produce
somewhat more annoyance and more complaints. The
relationship between noise intensity and annoyance, is,
however, filtered by the social context in which the noise
occurs. It is not just the physical intensity of the noise
that will produce complaints (at least at levels generated
by the common transportation sources); peoplets
interpretation of the source, reasons, and interfering
qualities of the noise also affects the extent of annoyance
or the frequency of complaints.

Cederlof et al. (1967) investigated annoyance as a
function of the source of noise and found that even when
various vehicles were equally noisy, automobiles were not
considered as offensive as trucks or buses. Ancther study
by Galloway and Jones (1973) found a similar dependence on
source: for examplz, they found that at equal noise levels
sports car noise is more offensive than sedan noise.

Mills and Robinsan (1961), working with airecraft noise,
investigated what type of interference was most unpleasarnt.
They found speech interference most disturbing, interference
with sleep and rest second. (The third factor producing
annoyance- from aircraft noise was fear of crashes. This is
interesting because it is not the sound that is bothersome
but lts signal wvalue.) These findings are consistent with
others in studies by TRACOR (1971} and Galloway and Jones
{1973) that conclude that noise is most intrusive when it
occurs in the evening and at the recipient's home. Cederlof
et al. (1967) reported that their respondents' annoyance was
a function of their beliefs about the considerateness of the
sources. Those who felt that pilots could avoid the noise
but were inconsiderately producing it were more annoyed.

In the TRACOR study {1971), people who complained about
noise in any of a variety of ways were surveyed, No
particular personality pattern was predisposed to complain
about noise. Those who complained were usually among the
more affluent, better-educated members of their community.
Data from surveys suggest that those who complain are not
particularly hypersensitive to noise: that is, they are not
bothered more than residents who do not cemplain. Kryter
{1970y reports that complaints about noise from given
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sources diminish over time. It is unclear whether this
represents adaptation to the noise on the part of the
recipients or resignation to the belief that their
complaints will produce no action leading to abatement,
Even if the effect reported by Kryter is interpreted as
adaptation, it applies to the direct effects and not t6 any
indirect effects that may occur (see Glass and Singer 1972
and helow). ’

The TRACCR study (1971) attempted to establish a general
mode)l for prediction of noise complaints. The authors
wanted to be able to predict the effects of different
variahles on annoyance (without respect to particular
activities disrupted). Thelr multiple clasaification
analysis resulted in the following list in order of
importance in predicting anncyance: fear of crashes in the
neighborhood; susceptibility to noise; distance from the
airport; noise adaptability; city of reaidence; kelief in
misfeasance on the part of those able to do something about
the noise; and the importance attributed to the airport and
air transportation, generally. Fach of these variables in
some form or another seems to affect annoyance from noise.
When these variables are combined with a measure of noise
intensity, CNR (Community Noise Rating, see chapter 3), the
prediction of annoyance wag quite goocd; multiple R2 = 0.63.
This means that some 63 percent of the variation in
annoyance may be accounted for by these seven essentially
"social® variables and CHNR.

Different models that incorporate the same types of
variables have also been proposed. One has been constructed
by the National Swedish Institute for Building Research
(1968), using a correlational framework, and another, using
a multiple regression-path analysis, has been suggested by
Leonard and Borsky (1973).

All these studies are beset by one major confounding
effect. Those who live in particularly noisy circumstances
are most likely to have less education and lower income and
to include proportionally more non-whites than the general
population, They also tend to complain less--and there is
no evidence that theilr lower level of complaints reflect
less sensitivity to the noise. In one form or another, the
primary explanation offered for the relatively low volume of
complaints from those most severely bothered by noise
relates to social control. Those who are more educated and
more affluent, it is argued, are more likely to feel that
they have the power to control or at least to influence
their own destinies. Thus, even though less severely
affected by noise, they are more likely to take action when
disturbed be&cause they are more likely to believe that such
actions will have some effect. To the extent that the
system producing noise is at all responsive to their
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complaints, this will be a self-fulfilling belief. And %he
noise affecting them is as likely to be diverted to the non-
complaining, lower socioeconomic status groups as it is to
be abated.

Subjective Well~-Being

In addition to specific annoyance or complaints, ambient
environmental noise produces a reduction in what has heen
termed subjective well-~heing, an aspect of what is called
the quality of life. Besides disturbing specific
activities, noise alsc has aesthetic costs. The arguments
against allowing motorcycles oOr snowmobiles in wilderness
areas are based as much on aesthetic damage to the
environment as on physical damage.

Effects of abatement on the quality of life are
implicitly incorporated in some of the henefits already
discussed, For example, one of the consequences of damage
£0 the avditory system is a reduced sense of communication
with other people. It is not only speech that becomes more
difficult; use of the communications media such'as radio,
television, or telephone become progresgively more
diffieult, Music becomes less audible, and even
participation in other activities such as sports and games,
+0 the extent that they involve speech and voeal
communication, becomes harder.

Cne step removed from the diminished quality of life for
those with impaired hearing is the diminished quality of
1ife of those with normal hearing. Ambient environmental
noise may move people indoors and away from ocutdoor
recreational activities, it may contribute to unwillingness
to use central cities, and it may bring about a noise '
escalation of its own. In order +o talk above higher noise
levels, people must speak louder. This in turn forces other
sounde to grow louder, further increasing background sound
level and so escalating the cycle.

Despite the apparent agreement that subjective well-
being is adversely affected by sounds leas intense than
those which cause auditory damage, methods for the
measurement of these changes are not fully developed ang,
consequently, the data collected are less than compelling.
The main approaches that have been used to study this
problem have either tried to use objective indicators of
quality of life or have sought to assess subjective well-
being directly.

The report of the National Planning Association

(Texrleckyj 1975) uses quantitative objective measures to
agsess quality of life (with reference to noise). Among
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these are some economic indicateors, such as the income at
the 20th pexcent:ile as a percent of the income at the 90th
nercentile. Tt alsc uses social indicators, such as the
number of hours per person per year of discretionary time.
At least in theory, it is possible to construct similar
noige-effect indices, such as the cumulative noise level at
the 20th percentile as a percent of the 90th percentile or

. the average number of days per person per year above a

particular Leg. However, even if objective indices of
gquality of life can ke defined, their subjective
interpretation still remains a problem. In other words,
objective indicators are not an equivalent substitute for an
individualts satjisfaction. Thus, it is possible for people
living in a central city to experience a rise in real
income, an increase in the average education of their
family, to receive any number of other social benefits, and
yet feel less satisfied than they did a decade earlier.

L second class of studies uses interviews of a sample of
the population to try to obtain a direct measure of
subjective well=-being. The surveys attempt to assess
directly how happy people are, how well they are adjusted to
their environment, or how much stress they are experiencing.
Examples of this approach are the studies by Bradburn and
Noll (1969) and those by Campbell et al. (1976). Campbell
et al. use three dependent measures: an overall happiness
rating, a stress rating, and what they call domain
satisfactions. These reflect an individual's satisfaction
with his or her current status in a given number of
specified areas or domains. Although these procedures are
well suited for overall measurement of subjective well-
being, the work is global in outloock. They embrace areas so
broad that noise never enters explicitly. The Bradburn
studies (1969) consist of interviews studying psychiatric
adjustment, and as noted above, few if any direct links have
been found between noise and lack of adjustment.

1f none of the available studles permits a useful
evaluation of the effects of noise upon subjective well-
heing, what sort of study would? The study by Campbell et
al. (1976), the most complete attack on tHe subject that is
available, provides a model for what should be done,
Presumably if their domain satisfaction concept were
broadened and particularly appropriate samples were chosen,
i.e., groups affected by noise as well as appropriate
control groups, then multiple-regression technigues might be
able to shed some light on this subject.

While further development of the survey techniques wounld
contribute to ocur ability to evaluate subjective well-being
directly, such improvements are necessary but not sufficient
conditions. Even if these techniques were perfected, two
other issues would remain., First, there is the distinction
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between prevalenca and incidence: the incidence of a
characteristic is measured by the percentage of the current
ropulation that will exhibit +that characteristic at some
time in thelr lives; the prevalence is measured by the
percentage of the population that displays it now. Suppose,
for example, that during their lifetime 50 percent of the
population will suffer from a severe toothache, but that at

. any given time less than 1 percent will be afflicted. It is

unlikely that a global assessment of life quality would pick
up enough toothache sufferers to investigate the
relationship between toothache and subjective well-being.

On the other hand, a study of a sample of people visiting
dentists' offices would enable an investigator to evaluate
the disruptiveness of toothaches, but would be likely to
overstate the role of tcothache in American society. The
parallel with noise is obvious.

A second issue relates to level of aspiration. Quality
of life and subjective well-being are probably not
measurable on an absclute scale, but rather are assessed hy
individuals in terms of their own expectations and
standards. A rising level of aspiration may make an
unchanging or even a more slowly improving quality of life
seem to be deterioration; comparison with the fortunes of
others may alter people's assessment of their own well-
heing. Consequently, in an evaluation of shifts in quality
of life or in annoyance over time, measurements of any
shifts In aspirations and expectations may also be
necessary. Campbhell et al. (1976) present a more complete
discussion of this peint.

These issues suggest that there is no readily available
method, nor is one likely to be designed soon, that would
relate subjective well-being or quality of life to changes
in noise levels in the environment. Improved guality of
life, defined as an amalgam of enhanced subjective well-
being and reduced annoyance and complaints, seems to be one
component of the benefits to be derived from noise
abatement. It is not easy to study and does not lend itself
to ready guantification or to expression in pecuniary terms.
Yet as has been podnted out effactively by the National
Regearch Council report (1975) on Decision Making for
Regulating cChemicals in the Environwert, any benefit-cost
analysis must deal with these issues implicitly or
explicitly if it is to avoid errcrs that may be substantial
and critical in their significance for public policy.

Indirect Behavioral and Psychological Effects
In addition to its direct effects upon health and

behavior, noise may alsc produce indirect effects~-effects
that may not be perceived by those undergoling them or for
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which noise is not considered the cause. The indirect
effects can oe classified as aftereffects, social eifects,
and learning effects.

Aftereffects

People who work or perform a task under noisy conditions
and do not suffer divect impairment from it may nevertheless
experience some 10ss in their ability +o do things after the
noise has ceased yrelative to those who have performed these
tasks in quiet copditions. 1In about two dozen experiments
{(Glass and 5inger 1972), people of varying ages soon adapted
to the nolse in the first part of an experiment. They
performed the tests under noisy conditions as well as did
people in no-noise control groups. Yet when performing in a
second part of the experiment, after the intrusive noise had
been eliminated, those previously exposed to noise did worse
than those not exposed. They found fewer errors in
proofreading, they did not persist as long in working on
difficult or important problems, and they were not able to
procesa conflicting information as well. These findings
have direct relevance for the relationship between
environmental noise and productivity, for they imply that
workers who inhabit noisy homes will show aftereffects at
work, irrespective of their adaptation to noise at home or
to the noisiness of the workplace.

Social Effects

Another class of indirect effects are those relating to
gocial behavior. Although noise may not interrupt task
performance, it may have consequences for various kinds of
voluntary behavior., For example, two laboratory studies had
subjects administer electric shocks to someone presumably
engaged in a learning task {(Geen and O'Neal 1969, Geen and
Powers 1971}, They administered, at their discretion, a
number of shocks and had a choice of shock intensity. Those
vho administered the shocks under noisy conditions gave a
greater intensity of shock than those who administered them
under quieter conditions.

In a coordinated laheratory and field study (Mathews and
Canon 1975), the effects of noise on altruism or voluntary
helping behavior were studied. In the laboratory situation,
an experimental confederate dropped an arm-load of books.
The subject was less likely to help pick them up when
ambient noise levels were relatively high than when they
ware relatively low. 1In a field replication, the
confederats dropped an arm-load of books when walking past a
lawn mower. Subjects were considerably more likely to pick
up the books when the lawn mower was turned off than when it
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was operating at a level of 84 dB(A). These effects are hut
two of a class of normative rules likely to be disrupted by
noise; types of behavior influenced by medeling and
imitation. One occurrence of noise-influenced aggression
may set the model of behavior for many others and one
instance in which helpfulness or altruism was inhibited may
gserve as a standard for future acts. Thus, a small number

. of direct events may affect large numbers of people.

Learning Effects

Whether noise affects learning directly is arguable, but
noise is lmplicated in incidental learning. People often
have tasks that require them to learn or process information
about their environment. These can range from the learning
of people's names at a cocktail party to specific
employment-related materials. Though noise is unlikely to
affect the direct learning, it will reduce the peripheral
information processed. Thus, in a laboratory study, when
subjects were presented with slides, each of which contained
a four-letter word in the center surrounded hy three-letter
words, differences in noise level produced no differences in
their ability to learn the list of four-letter words. Those
who learned under noisy conditions, however, learned only
the four-letter words; the control subjects learned the
three=letter ones as well (O'Malley and Poplawsky 1871).
Noise appears to produce concentration upon the primary
learning task at the expense of the secondary, and in this
case implicit, task. Since it is likely that much of our
everyday knowledge and information is acquired net directly
but indirectly, high ambient noise levels may require
increases in effort for people to reach given levels of
knowledge .and information.

It should also be noted that part of the failure of many
investigators to find general learning and performance
effects of noise may be attributable to their use of global
or general measures. A finer-grained analysis might reveal
systematic noise effects. Thus in a study in which people
were required to proofread under noisy conditions (Weinstein
19743, their general accuracy scores did not change.
However, their ability to detect spelling and mechanical
errors increased while their ability to recognize faulty
grammar decreased. The net effect of noise was to focus
attention more effectively and carefully on less demanding
problems and to leave overall performance unchanged.

Most of the effects of noise on learning or task i
performance can be subsumed under the general model put :
forth by Broadbent (1958, 1971).2 Humans have a limit on
thelir capacity to process information; noise lowers this
limit. If a task is well within this limit after a short
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adaptation period, noise will have ne direct effect. But if
a task comes close to the limit of an individualts
information processing capacity, the addition of noise may
reduce this capacity below that required by the task.

SUMMARY

This discussion of the benefits of noise ahatement
provides an overview of the changes that would occur and the
areas in which benefits would occur. Abatement of
transportation noise would result in a reduction of hearing
loss, a reduction of non-~auditory health effects, a decrease
in apeech interference, and, maybe, a decrease in sleep
disruption. Noise abatement would also have a beneficial
effect on worker productivity through a variety of
maechanisms, it would increase learning by children living or
studying in settings with high levels of noiase, and, to some
extent, lessen disruptive social effects. The reduction of
noise can also be expected to reduce people's annoyance and
increase their subjective well-being. In short, it would
improve physical and psychic well«being and probably lead to
an improvement in goclal relations: in a variety of ways,
it would contribute to the quality of lifa.

NOTES

1 National Research Council (In preparation) CHABA ad hoc
vwork group on the Effects of Long-Term Exposure to Noise
Upon Human Health. Report of the Committee on Hearing,
Bioacoustics and Biomechanies. Washington, D.C.:
National Academy of Sciences.

2 Broadbent, D.E. (In press) Human performance and noise.

chapter 17, Handbook of Neise Control, edited by C.M.
Harris, 24 ed. Mew York: McGraw-Hill.
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MONEIARY _MEASURES_OF_THE DENEFITS
QE_ARAIEMENT:. PRORERTI-VALUE ANALYSIS

INTRODUCTIOR

This chapter outlines the method most widely used to
provide a monetary evaluation of the benefits of non-
industrial noise abatement. The method is indirect, .using
ag its basis observed differences in property values in
quiet and noisy neighborhoods {correcting for the effects of
other pertinent variables). It is necessary to use an
indirect method because, as indicated in the preceding
chapter, the direct measures of the benefits of noise
abatement that are now available are largely qualitative.
0f those that are guantifiable, only some can be expressed
directly in monetary terms. Since a comparison of the
benefits and the costs of any abatement program requires
both variables to be measured in the same units, qualitative
measures of benefits will not suffice for a cost-henefit
analyais., Therefore, analytic economic methods are used to
construct a proxy, or surrogate, measure of the benefits,
which is calculated in monetary terms and so is directly
comparable with the cost estimates. This surrogate measure
is based on analyses of residential property values.

It should be emphasized that the purpose of the
property-value method is not to measure financial losses to
property owners. Indeed, economists do not even consider
such losses in property values in themselves to constitute a
net loss-~the financial lose to the seller is, after all,
exactly matched by the financial gain to the buyer. - Rather,
the property value approach is intended to estimate what
monetary value the residents of noisy areas place on the
physical, psychic, and social damage that they suffer.

The logic of the approach is straightforward. People
who are offered a house in which they may suffer hearing
loss or speech interference or other forms of damage from
nolse will be prepared to pay less for that house than they
will be prepared to pay for a gquiet residence. Moreover,
the greater the noise damage they expect, the larger will be
the resulting discount in the amount they will offer. 1In
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fact, in an ideal market arrangement, the size of the
differential between the price of nolsy and quiet houses
must be an exact measure of the valuation of noise damage by
buyers and sellers. For 1f the differential were less than
this~-that is, if it were insufficient to compensate buyers
for the noise damage~-there would be a flow of demand from
noisy to guiet houses, forcing the differential to increase,
and the reverse would be true if the differential in price
more than made up for the damage caused by noisy houses.

In principle, then, the property-value method offers the
prospect of a monetary measure of the value of noise
abatement to those who would benefit from it. In practice,
however, as will be emphasized later, the market mechanism
is far from perfect, and this and other considerations
require us to take the resulting estimates of the physical,
psychic, and social benefits of noise abatement with a
considerable grain of salt. But, at least for the moment,
no better method has been designed to give an overall
quantitative measure of the monetary benefits of noise

abatement.t

The monetary estimates presented in this chapter are,
perhaps, of some value in themselves as a representative
product of the current state-of-the-art. But their primary
purpose is to illustrate the issues raised by this widely
used method of benefit assessment rather than to provide yet
another set of figures as fuel to the controversy over the
relative merits of the available estimates.

The first section of this chapter discusses some of the
analytical approaches used to evaluate the benefits of noise
abatement. The second section describes a model of the
noise problem that is applicable to a wide variety of
transportation modes and indicates the implications of this
model for the evaluation of benefits. The third section
reviews scme of the evidence on the influence of airports
and highways on property values., The fourth section
evaluates the benefits of reducing airplane, automobile, and
truck noise. These sections focus on the benefits to those
who are affected by noise and who are not themselves users
of the transportation system. The fifth section uses
another approach to the evaluation of benefits: a cost-
effectiveness analysis to find efficient conmbinations of
interdependent noise abatement programs for given levels of
expenditures. This section then examines the values that
decision makers must place on noise abatement if those
programs are to be justified on benefit-cost grounds.

Finally, the last section of the chapter discusses some
of the limitations of the property value method of benefit
measurement and seeks to suggest the likely magnitude of
some of the resulting errors.
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ANALYTICAL PRINCIPLES

It is important +o recegnize that transportation noise
is a by-product of a service that has economic valuve. The
amount of this undesirable by-product isg related to the
levels and distribution of transportation activities and to
the quantities of resources that are allocated to the
reduction of the noise by=-product.

An indicator of the benefits of reducing noise is the
amount people are willing to pay to be relieved from its
effects. Unfortunately for both analysts and policy makers,
quiet, or the freedom from noise, cannot be bought and sold
by the decibel in the open market. If any site could be
exposed to transportation nolse only after the noise maker
had purchased from the property owner an authorization to do
80, it might be possible t¢ measure directly the value that
people in our society place on a reduction in their noise
exposure. Such a market does not yet exist, although there
are some legal means by which third parties may be
compensated, e.g., in the purchase of noise easements by
airport authorities. The absence of a market that places a
direct value on reduced nolse leads econcmists to use an
indirect method to estimate this value. The indirect
procedures usually involve the search for some market in
which noige exposures are bhought and scld implicitly as a
tie-in with some other good. The most common variant of
this implicit market approach is the use of property values
to f£ind the change in market price associated with various

noise exposures.

. For noise emanating from a well-defined source, the

property-value approach provides a reasonable approximaticn
of the cost of nojse. Since noise decays at a gmooth rate
from its source, there are a variety of noise intensities
available from which an individual may choose a location for
a home or business.

Where the noise sources are so diffuse that they
essentially become part cf the ambient noise level, however,
the property-value approach is less reliable. Because the
ambient nolse level is found throughout a given area, an
individual cannot choose between a location where it is
present and another where it is not. A market value cannot
be placed on that which is inescapable, for market values
are always revealed by choices among alternatives and the
aagsoclated effects on prices. 1In the case of ambient noise,
the choices individuals make to modify the interior noise
environment--for example, by soundproofing their homes--can
be used to obtain a market valuation of quiet.

Ideally, an evaluation of the benefits of transportation
noise abatement would begin with the joint frequency
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distribution of noise from all transportation sources at
each location within the area to be analyzed. Information
about the interrelations among noise from zll sources is
neaded because the benefits of some marginal reduction in
noise from one source are conditional on the level of noise
from other sources. The benefits of an equal reduction in
truck noise at two different locations will differ, perhaps
substantially, if one of the two locations is exposed to jet
airplane noise and the cther is not. Similarly, the
benefits of a program to reduce airplane noise will depend
on the character of any other neise abatement programs that
may be adopted simultaneously. The henefits of various
noise abatement programs are not independent, and the joint
noise frequency distribution is needed to measure the
marginal contribution of each program and to establish
priorities among programs as well.

Suppose, for example, one is choosing among three noise
abatement programs, call them Programs 1, 2, and 3.
Evaluated separately, Programs 1 and 2 may yield henefits
exceeding their costs, while Program 3 does not. However,
it is possible that adoption of Program 1 lowers the
benefits of 2 while raising the benefits of 3 to such an
extent that a combination of Programs 1 and 3 is preferable
to any other combination. If the programs are evaluated
separately, a non-optimal choice will be made.

uUnfortunately, the required joint noise distributions
are not available, so this report evaluates separately the
benefits of airport noise abatement and highway noise
abatement. However, using work that has been done on the
joint noise distribution for Spokane, the evaluation of
noise abatement programs from a cost-effectiveness point of
view will be illustrated.

THE PROPERTY-VALUE MODEL

A site close to an airport or a highway will usually
experience fairly intensive noise, but it will also benefit
from proximity to transportation. Generally, proximity to
transportation will raise the value of property nearby
relative to property further removed. This effact is
referred to as a pecuniary externality: +he increase in
values arising if a highway is routed through location A
would have been realized just as well had it been routed
through some other equally efficient location, and the rise
in property values along the highway are therefore matched
by decreases elsewhere., In other words, the increase in
values does not correspond to any real net social gain, but
is simply a transfer of rents from one location to another.
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The noise emitted from an airport or highway 1s a
technological externality: noise uses up a real resource--
quiet. When noise is "dumped! on property, the productivity
of that property is affected in absolute and relative terms.
Property affected by noise of high intensity is less
productive for virtually any use than comparable quiet
property, and its productivity as a housing site may be
reduced even more than its productivity as a site for
commercial activity.

Quiet residential sites will be in greater demand than
nolsy ones, and the resulting differences in residential
property values should approximate the value that
individuals place on residential quiet. WNoisy commercial
property should also sell at a discount compared to quiet
gites, assuming equal access to labor and other inputs.
Commercial property will similarly be discounted if it is
noisy, if all elsge is the same, because workers will be less
productive or customers will be less attracted to the
business. Theoretically, the discount will never exceed the
least costly way of completely eliminating the noise.

Locational Premiums and Noige Discounts: Airports

If the discount on noisy property is to be taken as an
estimate of the cos: of noise, then the calculation must be
carried out in a manner that disentangles the locational
premium from the noise discount. Consider an airport with a
surrounding commercial district. If the airport were
absolutely quiet and did not emit pollutants or cause
congested street traffic, then the value of property near
the airport would exceed the value of property some distance
away. Figure 7.1(a) illustrates the typical behavior of the
proximity value and its relation to distance from the
desired location (the noiseless airport). The height of the
p curve is the premium on property near the ajirport relative
to property farther removed. The premium slopes downward at
a rate roughly equal to the additional cost of
transportation.

Adding airport noise, there will now be a discount on
property reflecting the disutility of noise. The discount
will be highest at locations close to the airport (where
noise is greatest) and will diminish at a rate that reflects
the disutility of noise and the rate at which noise
attenuates to the ambient level. The noise discount is
shown by the d curve in Fiqure 7.1(b), and can be defined as
the reduction in property value associated with a unit
increage in the noise level index, all other things being
equal.s. In the empirical studies reviewed helow, this
discount is expressed in dollars of depreciation on property
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per unit increase in noise or as the percentage depreciation
of an average praperty per unit increase in noise.

Putting the locational premium together with the noise
discount yields a net p-d curve, as shown in Figure 7.1(c).
The nolse discount alters the locational premium and
transforms the curve of property values into something like
a crater. The precise effect an airport will have on
property values depends upen a number of factors, such as
the ambient noise level and the sound reflecting barriers or
other influences affecting noise attenuation, as well as the
degree of commercial activity at or near the airport and the
efficiency of the transportation system. These features
differ from airport to airport, so the wvalue curve will not
have the game shape near every airport.

In a city of high population density with moderate to
high transportation costs, such as London, one might expect
a pattern such as that shown in Figure 7.2(a). A city of
low density with low transportation costs, such as Los
Angeles, might have a pattern like that in Figure 7.2(b).
Because of the very high cost of transportation and the
great consequent value of proximity in the "London model,™
the airport increases property values on balance everywhere
within the region where it has any effects. In the "Los
Angeles model," the alrport decreases property values over a
large reglon nearest to it, but produces small increases in
the values of properties lying some distance away. Neither
of these dlagrams necegsarily indicates the actual state of
affairs in the two cities. Empirical studies of their
airports do suggest that these diagrams depict matters
correctly, but none of the studies carried out so far has
completely disentangled the locational premium f£rom the
noise discount. Ewvidence relating to Love Field in Dallas
yields patterns similar to the "Los Angeles model. "2

From the point of view of evaluation of the bhenefits of
noise reduction, it does not matter whether the effect of
the airport on property values is positive or negative on
balance. Since the locational premium iz a pecuniary
externality, it does not affect the real goods and services
available to society as a whole. A net gain in property
values only represents a windfall gain to those who happen
to own property when the airport is announced (which, if it
had been captured by the airport authority, could have
helped to finance the airport's construction). The benefits
of noise abatement are approximated by the "bite" taken cut
of the curve representing the value of proximity to the
airport. Thils explains the paradox in the conflicting
claims sometimes made by airport authorities and homeowners,
with the authorities claiming the airport has increased
property values, and the homeowners claiming that their
property value has been reduced by the airport®s noise. In
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this model, they can both be right. From an efficiency
point of view, however, it is only the cost of the noise
that is of concern, and the noise should be reduced whenever
tha marginal value of the reduction exceasds the marginal
cost, irrespective of the overall effect of the ailrport on
property values.

The Effects of Noise Reduction

Suppose an ajirport has an initial value curve such as
that shown in Figure 7.2. WNow, let noise be diminished with
no change in the level of operations or employment at the
airport. The value curve will rise near the airport and
decrease at locations distant from the airport due to the
increase in the supply of quiet sites relative to the supply
of noisy sites. As a consegquence, the premium on quiet
gites ia diminished. Overall, the benefits of the noise
reduction include the area of property-value increase in the
graph minus the area of decrease. This difference will
alvways be positive because a saving in transportation costs
musgt accompany the noise reduction. With theilr exposure to
noise the same as before, individuals will now be able to
live closer to the airport and thereby consexve on the cost
of access to the employment, commercial activity, and
transportation of the airport facilities. The cost of noise
is the transportation cost that individuals must bear in
order to escape it, including both the money cost, the value
of the time lost in the process, and any associated
disutility.3

The cost of an increase in noise can be estimated by
asking what additional transportation cost will be borne if
individuals so exposed are relocated to new locations having
noise exposure equivalent to their original site. In an
orderly market, property values will reflect this
trangportation cost. Consequently, the cost of noise can be
measured either as the differential in property values or as
the increased transportation costs individuals are willing
to bear to reduce their noise exposure. (Homeowners can do
things other than move to alter their noise exposure; they
can soundproof, air-condition and close windows, and
otherwise alter their living styles.) The discount on a
house with a noise exposure forecast (NEF) of 40, for
example, relative to one with an NEF of 30, can never exceed
the least costly means of achieving a living environment in
the 40 contour that is equivalent in terms of utility to an
environment in the 30 NEF contour. '
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Highways

This model applies to highways as well as airports (see
Gamble et al. 1974). Access to highways has a positive
value and highway traffic also emits noise and other
pollutants. It is expected that a highway will transform
the curve of property values in a manner similar to that of
an airport. In this case, however, noise is radlated over a
smaller distance and attenuates at a more rapid rate because
nolge from a low altitude source usually encounters a
profusion of reflection agents and barriers such as
vegetation, buildings, etc.; therefeore, the nolse discount
is likely to be confined to a fairly narrow band around the
highway. The locational premium will slope away at a rate
representing the value of access to the highway.

EMPIRICAL EVIDENCE ON THE NOISE DISCOUNT

The various noise indices that have been designed to
measure airplane or road traffic noise do not have as their
objective an explanation of the influence of noise on
property values or locational choices of individuals. There
is evidence, however, that noise, as measured by the
standard indices, does adversely affect property values, all
other things being egual. The various nolse indices do
contribute to an understanding of urban property values and
are, therefore, measuring a phenomenon to which individuals
react in their economic behavior.

Rirplane Noise

Two very able reviews of the evidence from studies
through 1974 are avallable (Walters 1975, Nelson 19754}.
wWhile there are several unsettled teéchnical issues, the
available evidence suggests that airplane noise reduces
property values, and the amount and quality of the evidence

is reasonably impressive.

Table 7.1 summarizes the studies of airplane noise and
property values through 1974. The studies cited place the
percent reduction in average property value per unit NEF in
the range of 0.4 to 2.0 percent.S The cities included in
the samples of those studies are diverse in climate,
population density, and mean housing values, and the
funetional forms employed by the authors also differ, so it
is not surprising to find some differences in the estimates
of property values. (Indeed, the discussion of the
preceding section suggests that because of differences in
the characteristics of different cities this can be expected
to be the rule rather than exception.} One point to be
noted in evaluating these studies is the range of NEF values
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TABLE 7.1 Swmmary of Jet Alrplane Nolse Pollution Studies’

Tercent Reductian

Functional Form Notse 2 Marginal Range of in Average Propenty
Study for Nolse Cocfficien1 R Damage Estimate®  Naise Values Value per Unit NEF
Emerson {19693 Log -0,003 0.79 =$123/NEF 100-135 CNR 0.4
(30-55 NEF)
Paik (1972) Log -0,018 1o 0.78 -$560/NEF 20-40NEF 24
Semi-Log -0,025
Dygert (1973) Semi-Log ={.005 10 0.60 ~$140/NEF 25-45 NEF 0.5
-0.007
Prico (1974) Linear -1.267 0,50 =-$100/N:T 25-45 NEF 04

! Data derlved from Nelson {1978:8-10), See ulso Walters (1973;103),
In 1970 dolinrs and relative to a $28,000 property.
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considered. The Emerson study (1969) deals with a range
from about 30 to 55 NEF and is the only study that includes
values above 45, It therefore measures response to noise
well above the range considered by the other studies;
however, it does not include any data in the 20- to 30-NEF
range, which is the range within which airplane noise is
generally considered to become noticeable. (The ambient
noise level is about 20 NEF.) In the other studies, NEF
areags above 45 are not considered so that +he most heavily
affected areas are not included.

More recent work has been done hy Nelson (1975, 1976),
De Vany,? and Mieszkowsky and Saper.® Thelr estimates are
compared in Table 7.2. If the reductions in value pexr unit
of NEF are adjusted to a mean housing value of 335,000,
which is the sum reported in the Mieszkowsky and Sapex
study,® then the discount becomes $350 and $204 per NEF for
the Nelson and De Vany studies, putting them in fairly close
agreement with the Mieszkowsky and Saper discount of $210.
The De Vany study? indicates that the overall effect of the
airport on land values is positive, ewven though there is
substantial noise damage.

Highway Noise

The model suggests that empirical studies of the effects
of highways on property values should find a narrow belt of
net noise damage around each highway, surrounded by a region
in which property values are increased by the accessibility
afforded by the highway. Although large-scale, multivariate
statistical studies for highway noise are limited in number,
the available evidence from three studies is of reasonable
quality and consistency. Unfortunately, each study employed
a different index of traffic noise, which somewhat
complicates comparison of the damage estimates.

Table 7.3 summarizes the studies that relate property
values to highway noise. While the percentage of damage per
unit of noise in dB(A) seems rather hiah for the Bogota (New
Jersey) sample, the other areas exhibit a fairly narrow
range of damages from 0.20 to 0.60 percent. A more exact
comparison of marginal damages can be made by using the
traffic noise index (INI), which is the noise level exceeded
10 percent of the time minus the noise level exceeded 90
percent of the time (see Chapter 3}. A 1-unit change in the
TNI is equal to about a 1.1 unit change in the noise
poliution level (NPL) index and about a 1.25-unit change in
Leg (Illincis Institute for Environmental Quality 1976).
Converting to NI units, marginal damages are 5147, $168,
and $102, respectively. Moreover, a 1-unit change in TNI is
equivalent to about a two-unit change in NEF so that, for
example, converting Nelson's estimate of $130 per unit TNI
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TABLE 7.2 Summury of Recent Jet Aimplane Nolse Pollution Studics®

3

Percent Reductlon

Functlonal Form Noise Matginal Range of In Averape Property

Study for Naise Cocfficient  R? Damage Estinate®  Noise Values Valuc per Unit NEF
Nelson (1975 und Semi-Log 0,010 0.86 =$280/NEF 20-45 NEF 1.0
1976b)
Mioszkowsky and Linear N.A. 0.90 -$210/NEF 25-33 NEF 0.60
Saper (1975) Senii-Log .
De Vany (1976) Log
Distance to Alrport

Within 1 mile =0,065 0,71 -$ 33/NEF 20-55 NCF 0,22

1 to 2 miles =0,050 0.8B8 ~§ §2/NLF 20~50 NEF 0,22

2 1o I miles -0,123 0,719 =3164/NEF 20-45 NEF 0.58

'mtn dorlved from Nelson {1975:5-|0). Sec also Waltora (1975:103).

10 1970-71 dollars, Tie average property valuea for the threo studivs are sboul $28,000, $35,000, and $22,000 (1 aros), respoctively,




TABLE 7.3 Summary of Highway Noisc Pallution Studies

Marginal Damage  Percont Reduction

Malse Estlmate Per in Average Property
: Study Area Measure Unlt Noisa' Value per Unit Noise
, Nelson (1975) Sybutban Wash., D.C, ™I -$147 0,40
i Vaughan and
i Huckins (1973} Chierga Leg =5123 0.60
| Gamble et al,
(1974) Narth Springfield, Vu,  NPL -5 69 .20
| Bagote, N.J. NPL —S646 122
. Rosedate, Md, NPL -$ 60 0.4
. Towsun, Md, NPL -$141 042
’ All areus NPL -$ 82 0,26
lln 1970-71 dalluss, average proparty values are shout $33,000, $22,500,and $31,000 (all areas),
. ] tespectivaly,
, i
]
1
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into NEF units yields $260. This is very close to his
estimate of $280 (see Table 7.2).

Unfortunately, none of these studies attempted to
disentangle compléetely the locational premium from the noise
discount. Using information on the value of access compiled
by the Washington, D.C. Council of Governments, Gamble et
al. (1974} were able to put together a partial picture of
the effect of a highway for the North Springfield area.
Using a constant nolse damage value of $69 per dB{(A) per
residence and a constant accessibility value of $2,955 per
residence, one ohtains a value curve like that shown in
Pigure 7.3. At a distance of roughly 1000 feet from the
highway, noise from the highway falls to the ambient level,
about 55 (dBA), and there is no further loss in value. The
assumption that the accessibility value is constant over
distances up to 1000 feet is probably realistic, although
for much greater distances one would expect the
accessibility value to fall with increasing cost of access
to the highwav.

BENEFITS OF NOISE ABATEMENT
Airplanes

when the property-value model is used to evaluate the
benefits of nolse abatement, a series of assumptions and
extrapolations must be made.? Jet airplaneg typically sexve
many airports, so the benefits of making the airplanes
quieter are distributed among many places, yet rigorous
property value studies have been conducted for about 10
airports at most. It is necessary, therefore, to
extrapolate a damage value per NEF from one study or an
average of several studies. Furthermore, the availlable data
on noise exposure are far from complete. What is available
is an estimate of the number of people who reside within the
NEF 40 and NEF 30 contours (but see U.5. EPA 1974c). As a
conseguence, +the analyst is forced to assume that those
persons vho live outside the 30 contour obtain essentially
no benefits from noise abatement, in spite of evidence that

. noise causes some annoyanceé within the NEF 25 contour.

This report has previously arqued that it is erroneous
0 take a project~by-project approach when, in fact, the
benefits of airplane noise reduction depend on other
projects that affect environmental noise. Since it is
always preferable to give priority to the least costly way
of achieving a given reduction in noise, it would be best to
evaluate the benefits of airplane noise abatement programs
only after we know how many people would be saved from
exposure to NEF 30 by the adoption of, for example, all more
cost-effective highway noise control programs. Similarly,
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it would be best to evaluate highway noise abatement
programg only in terms of the benefits to those people who
would remain in the NEF 30 contour after all more cost=-
effective ajreraf+ noise abatement programs have been
adopted. However, since the data necessary for such
analyses are not available, aircraft and highway noise are
considered separately in this discussion.

Table 7.4 provides estimates of the size of the
populaticn or land area affected by noise. The egtimates of
noise damage per residence from one or several of the
gtudies reviewed above can be translated into henefits of
noise reduction per residence, per person, or per acre of
land, 'but only if there are specific alternative noise
ahatement programs to evaluate, For any given level of
abatement, the program or combination of programs that is
cost-effective-~i.e., that achieves the target level of
abatement at least cost to scciety--~is to bhe selected. The
benefits of these programs, starting with the most cost-
effective program and adding incremental programs so long as
marginal benefits excesd marginal costs, are then evaluated.

TABLE 7.4 Estimated Number of Peaple Residing in NEF 30+ and NEF
40+ nnd Associated Land Arcain 1972

Noise Level I'apulation Acres’

NEF 30+ 6,200,000 965,000
NEF 40+ 630,000 114,000
YLand ares inelides residentiul, bndustrinl, conemercial, und farmlands, us well as high-
ways and surfoce (ransporiation facilities, Not all this Jand area is incompatible with the

imposed noise levels,

SOURCE: Safeer (1975)

Safeexr (1975) bas provided a relative ordering of the
major options for airplane noise abatement in terms of the
numbers of people and land area removed from the NEF 30+ and
NEF 40+ areas. Flve major alternatives were analyzed:

1. retrofitting of all JT3D- or JT8D-powered aircraft
with new nacelles containing sound absorption material
{SAM) ;

2., retrofitting of all JT8D-powered aircraft with
refanned engines and new nacelles (REFAN);

J. modifying approach procedures (two-segment);®

4. modifying takeoff procedures (thrust cutback); and
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S« acquiring land within the NEF-40 contour.

The results of Safeer's analysis are shown in Figures
7.4 and 7.5. Each option number is listed to the right of
the figure under a column heading indicating the date at
which the program in question is assumed to be in full
operation. It should be noted that some of the procedures
examined, e.g., two-segment landings, are not fully
applicable to all alrcraft. Safeer then gives the
population and land area removed from the NEF 30+ and NEF
40+ contours by the various alternatives together with the
benefits associated with the programs. He employs a benefit
gstimate using Paik's study (1972) based on 1960 censusg

atal.

Each dot in the figure shows the cost and noise
reduction corresponding to the identified program or
conmbination of programs. The aim is to select the option
that is least costly, given the land area removed from the
NEF-30¢ or NEF-40+ contour. These cost-efficient options
are given hy the envelope curve that goes through the lowest
dots in the diagram. Por example, the curve in Figure 7.4
indicates that options 2, 3, 4, 16, and 20 are the most
coat-affective means by which to remove land incrementally
from the NEF-30+ contour.

Nelson's study (1975) contains a more explicit
calculation of benefits based on the empirical studies of
airplane noise and property values for 1967-1971 data. Four
major alternative ahatement strategies were examined.

1« No Change. Even with no new control programs, major
reductions in noise levels will occcur as the result of
intreduction of new, quieter jets (B747, DC=-10, 1-188, and
othera) under the standards of the FRA's Federal Awviation
Regulation Part 36 (FAR 36) and the phasing out of the
airplanes now in use.

2. fTvo=-Segment Approach. A 69/30 two-segment landing
approach for all airplanes will reduce noise levels,
egpecially outside the NEF 40 contour. It is assumed that
two=-gegment instrument landing systems can be installed and
tested and approach procedures instituted during 1976 and
19717.

3. SAM 8D/3D. This program requires all old JT8D- and
JT3D~powered airplanes to be fitted with acoustically
treated nacelles beginning in 1975. It is assumed that all
civilian airplanes can be fitted with quiet nacelles by the

. end of 1978.

4, REFAN 8D/SAM 3D. This requires all old JT8D-powered
airplanes to be fitted with refanned engines beginning in
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1978 and all JT3D engines to ke fitted with acoustically
treated nacelles beginning in 1976. It is assumed that
these modifications can be completed by the end of 1981 and
1978, respectively.

Nelaon evaluates alternatives 2, 3, and 4 in terms of
the resulting incremental noise reduction as compared with
the n¢ change option. This comparison correctly anticipates
that, within the periocd considered by the study (1975-1997),
some of the nolsier airplanes will ke retired from the fleet
and that new airplanes coming into the fleet will be
somevwhat less noisy as a result of FAR 36. Unfortunately,
it is extremaly difficult to anticipate the exact rate at
which older airplanes will be retired. Nelson's analysis,
which uses a Department of Transportation forecast, is
probably overly optimistic with regard to the retirement of
older airplanes. As a consequence, the benefits of
abatement measures are probably undervalued.

In order to calculate aggregate benefits, it is
necegsary to forecast: (1) the reduction in NEF levels over
time resulting from each noise abatement alternative; (2)
the percentage of persons within the NEF-30+ contour who
experience reduced noise levels; and (3) the dollar value of
benefits per person or per residence per NEF.

Table 7.5 shows the effect of each nzise abatement
alternative on noispe exposure through the year 1987. The
information in this table indicates the reduction in NEP
values from each abatement program and the percentage of
persons remaining inside the NEF-30+ contour. Aggregate
benefits are calculated under several alternative
assumptions about what is the appropriate population: for
example, whether or not those people removed from the NEF-
30+ contour continually share in the benefits of a specific
abatement program. In light of evidence that the mosgt
stringent abatement program would only reduce the NEF-30
contour to about NEF 25, it seems appropriate simply to use
the population in 1975 inside the NEF-~30+¢ contour or about
5.2 million people (84 percent of 6.2 million).

As his measure of benefits, Nelson uses an estimate of
5140 per residence per NEF (in 1970 dellars). To evaluate
this figure, note that the average property value in 1970
for metropolitan suburbs was about $21,000. Thus, a noise
discount of $140 per NEF is about 0.7 percent of the average
regidential property value in 1970. A review of Tables 7.1
and 7.2 suggests that foxr studies using 1967-1971 data, the
noise depreciation value is in the range of 0.4 to 1.0
percent. Although it would be preferable to obtain
aggregate benefits by separate calculations for each
alrport, reflecting the diversity that no doubt exists, $140
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TABLE 7.5 Impact of Airplane Noise Abatement an Noise Exposure,
1975-1987

Yeur®

Abafethent Program’ © 1975 1978 1981 1987
No Change

a4 NEF =21 =1 2,5 -2.4

Efflelency 84.0% T12.0% 67,0% 70.0%
Two-Segment Landing

ANEF 0.0 0,5 =-0.6 =6

Efflclency 84.0% 61.0% 54.0% 55.0%
SAMED/ID

A NEF =04 -L7 =16 =13

Efficlency 84.0% 56.0% 571.0% 58.0%
REFANBD[SAM3D

ANEF 0,0 -1.7 =53 -4.9

Efficicncy 84.0% 56,0% 27.0% 31.0%

IThe A NEF dats were suppllod by John E. Wesler, Office of Nolse Abatement, U.S,
Depattment of Transpoctation.

3The efficiency factor in the porcentuge of the 1972 papulation temaining inalde NEF
A0+ dup 1o each abatemnent program after accounting for introduction of new airplan os.
Population efficlency datp are from unpublished supporting datn from Bartel, Smheslond
and Slmpson {1974), summarized on puge 3-33 of their report, Thene data were adjusted
to account for the population efficieney of ench plicrnative progrum without two.
segment lunding.

INEF measuremenis depend on the number of nirplune flights, Therefore, & NEF factors
deerento and officiency factors increnso afier 1978 ar 1981 due to Increases [n air travel,
The efficlency facton for two-segment landing are affected by the fact that this option
would apply to all alrplanes (If fepsinle),

SOUNCE: Dorived from Nelson (1976b),
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per REF is at the mid-point of the range of the damage
figures available from empirical studies.

Table 7.6 shows the estimates of the discounted present
value of the four abatement programs. These estimates
assume a real interest rate of 8 percent, the retirement of
all old jet alrplanes by 1997, and a 2-3 percent growth in
benefits to reflect income growth and assoclated increases
in willingness to pay for noise abatement. Estimated
benefits, in 1974 dollars, range from $214 million for two=
gegment landings to $1,109 million for the REFAN program.

TABLE 7.6 Totnl Discounted Benefits of Jet Alrplane
Noise Abatement, 1975-1997 (millions of 1974 dollars)

At an 8% Interest Rate

Abatemient Program Until the Year 1997
No Change $ 9983
Two-Segment Landing 2142
SAMBD/3D 426.5
REFANSD/SAM3D 1,100.2

SOUCE: Nelsan (1976b),

Nelson's noise discounts can ke compared to the price
paid for flyover easements for two airports. The average
eagemént cost in Columbus (Ohio} was 52414 for 30 easements,
and the average cost in Denver (Colorado) was $1000 for 32
eagsemants (National Bureau of Standards 1971). If the
residences on which the easements were purchased were in the
NEF-45 contour, this would suggest a discount per NEF of
about $112 (average easement of $1684 for a reduction from
NEF 45 to NEF 30, which is not far out of line with the
regsults of the studies cited above).

Motor vehicles

The estimation of benefits from reduction of noise from
motor vehic¢les is far less advanced than it is for aircraft
noise abatement. None of the studies examined has shown
that central city urban property values are affected
gsignificantly by motor vehicle noise per se. This is partly
to be expected because noise in highly urbanized areas comes
from s¢ many sources. As a result, a feasible reduction in
traffic noise will usually not decrease noise exposure
sufficiently to make a significant difference to the home
owner. Moreover, the relative uniformity of the noise level
in an urban area means that it is difficult to ascribe
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statistically any significant portion of the difference in
property values between one neighborhood and another to
differences in noise levels; usually, the location decision
that most affects an individual's noise exposure is in the
choice between an urban or suburban location. Conseguently,
only a comparison of urban and suburban property values,
adjusted for accessibility, would seem to offer a way of
discovering what value is placed on relief from high ambient
noise levels. As an alternative, one might investigate how
apartment rents vary with noise exposure or how much
individuals are willing to pay to modify their interior
noise level relative to the ambient level. The studies by
Nelson (1975) and Vaughan and Huckins (1975) suggest that an
amhient noise level of about 50 dB({A) is the approximate
threshold below which a change in the noise level has no
impact on property values. But it is not possible to
determine from the available evidence if an increase in the
ambient level from, say, 50 dB(A) to 60 AB(A) has any effect
on property values, assuming that the frequency and
intensity of intermittent sounds remain unchanged.

On the other hand, reasonably strong results are
reported in studies of the effect of highway noise on
suburban and urban residential property values, most notably
in the area of freeways. In such areas, there is a well-
defined source of noise, and noise exposure can be varied
substantially by the choice of proximity to the freeway. In
addition, EPA (1974a:6-15) has provided estimates of
populations exposed to various noise levels that also take
account of proximity to urban streets. These data provide a
basls for an extrapolation of the benefits of highway noise
abatement, although we feel these estimates are tentative at
best and should be revised as more data become available.
(See also Vaughan and Huckins [1975] and Illinois Institute
for Environmental Quality [1976] for benefit-cost
comparisons of selected abatement programs.)

Nelson's report (1975), with his later corrections,
provides a basls for estimation of the benefits of abatement
of noise from medium- and heavy-duty trucks in excess of
10,000 pounda gross vehicle weight rating (GVWR). Four
?ggﬁgment programs are considered (see U.S. EPA 1974a,

|

1. Current operating rules for interstate motor
carriers and new cars. The Interstate Motor Carrier Noise
Emission Standards (U.S. EPA 1974b) require that all motor
vehicles above 10,000 pounds GVWR operated by motor carriers
engaged in interstate commerce meet the following standards
as of Octaber 1975:

& no more than 86 dB{A) at 50 feet in speed
zones at or under 35 mph under all conditions, and
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b. no more than 90 4B{A) at 50 feet in speed
zones over 35 mph under all conditions.

2. Model 1. An illustrative regulatory pregram under
which new trucks of over 10,000 pounds GVWR will be required
not to exceed the following noise levels after October of
the year indicated:

a. 1976=~-83 dB(A)
b. 1980--80 dB (A)
c. 1982=-=75 dB(A)

3. Model 2. A program whose restrictions are the same
a5 in Model 1 but whose effective dates are different:

a. 1976-=-83 AB(a)
b. 1977-=80 dB(A)
c. 1980--75 dB (A}

4. Model 3. A program establishing separate standards
for gas engine and diesel engine powered trucks with the
following effective dates:

Gas Diesel
a. 1976--80 dB(A} 83 dB(a)
b. 1977--80 dB(A) 83 dB(a)
c. 1980~=75 dB(A) 80 4B (r)
da 1982-=75 dB({A) 75 4B(A)

Table 7.7 shows the estimated reduction in the day-night
gound level {Ldn) associated with each program. The
reductions indicated are incremental so that, for example,
the current operating rules together with Model 1
regulations would yield a total reduction of 3.6 dB(A) along
freaways in 1980. Table 7.8 presents egtimates of the
population expected to be exposed to noise levels in excess
of 55 Ldp under the four programs for the period 1974-1992.

For his estimate of henefits, Nelson used a {corrected)
discount of 0.4 percent per dB({A) per residence or about
3147 per dB{A) per residence. Since this value is based on
property values in suburban Washington, D.C., it may
sonewhat overestimate the costs of noise in the tUnited
States as a whole. The total benefit calculations assume
that: (1) the 1974 populations continually receive benefits
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TABLE 7,7 Reduction In Day-Night Sound Level (Ldn) in dBA Relative
10 1974 Values

Abatement Program 1976 1980 1982 1990 1993
Frecways
Operating rules and new cars -2.4 =24 =24 -2.4 <24
Madel | - =12 -2,6 6.0 =5.2
Model 2 - -1.0 =38 -£.2 -6,2
Model 3 - =12 =26 -6,0 6.2
Lirhan Streets
Operating rules and new cars -0.7 =12 ol 4 =20 =20
Model | - =03 0.7 =9 =32
Model 2 - ~0.6 -1 =30 =3.5
Model 3 - ~0.3 -0,7 -2,9 =33

SOURCE: .8, EPA (19744:6-20),

TABLE 7.8 Populutions Exposed to Day-Night Sound Level (Ldn) Greater
than 55 Under Alternative Programs (milllons of people)

Abstement Program 1974 1976 1980 1982 1990 1992
Operating Rulesand New Cars
Frecways 2.7 2.1 21 FA] 2.1 2l
Urban Sircets 34.6 315 9.4 284 26,0 26,0
Madel !
Freeways 2.7 21 1.4 1.6 11 1.0
Urhan Stecets .6 3.5 28.0 256 15.9 149
Model 2
Freewnys 2.7 2.1 1.7 14 1.0 [ K]
Utban Strects .6 s 21.0 3.2 14.9 1.8
Model 3
Freeways .7 2,1 1.8 1.6 1! 1.0
Utbun Streets 146 3.5 28,0 256 159 14,9

SOURCE: U.5. EPA (1974a:6-21),
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from reductions in noise through the year 2010: {2) benefits

increase at a rate of 5 percent per annum, which is the
predicted growsh rate for new truck zales: and {3} the

appropriate real interest rate is 10 percent. The resulting

estinmates of the total discounted benefits from each of the
four programs are shown in Table 7.9 in 1970 dollars. For
exanple, Model 1 would yield discounted benefits of about
$2.5 billion in 1970 decllars.

TABLE 7.2 Tatal Discounted Benetits of Heavy-
Medium Doy Truck Noise Abatesient, 1976-2010
(bilitons of 1970 dollass}

Ao LIHE Interest Fae
Alatement Program Until the Yeur 20100

Operuting ubes - New Cars §2.53
Model | 253
Muclel 2 2.99
Muwdel 3 2,53
SOURCE: Nelsan (E975:10=17 as corrected ),

PARAMETRIC EVALUATION OF
INTERDEPENDENT NOISE ABATEMENT PROGRAMS

As discussed earlier, it is incorrect to evaluate noise
abatement programs independently when they are in fact
interdependent; that is, when the marginal benefits of each
program depend upon the magnitudes of the standards selected
for other programs. Examples of these interdependencies are
abundant, For inatance, the benefits of truck noise
abatement will differ according to the programs adopted for
automobiles and airplanes i1f portions of the population are
exposed simultaneously to each of these noise sources.

Two problems arise when interdependent programs are
evaluated separately. First, the marginal benefits of an
individual program may be over- or under-valued if they are
estimated alone. For example, the marginal benefits of
airplane noise abatement may be increased relative to those
of other programs if a strong program of automobile traffic
noise abatement is adopted simply because airplane noise is
no longer masked effectively by urban traffic. at the same
time, however, the marginal benefits of low-speed truck
noise abatement would probably diminish. Consequently, the
optimal combination of noise abatement strategies cannot be
determined unless their interdependence is recognized.
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While these interdependencies are often recognized in
evaluations of programs designed to cope with noise
emanating from one transportation mode (see, for example,
the Safeer situdy [1975] diccusced earlier), thie important
issue is generally ignored when several modes are under
consideration., Thus, very little work has heen done to
integrate all modes of transportation in the calculation of
cogt=effective or cost-benefit programs for the abatement of
transportation noise. As a conseguence, the total benefits
of noise abatement have almost certainly been miscalculated,
although we do not know, in general, whether they have been
overestimated or underestimated. More important, the
combination of programs recommended by several independent
analyses 1s almost certain to be inefficient. 1In principle,
each program should be carried to the point at which its
marginal benefits in noise reduction received for each
dollar of expenditure is equal to that of all other programs
for all transportation modes. This is necessary to ensure
that the maximum noise reduction is secured for any given
level of expenditure.

An Illustrative Study

A better approach is illustrated in a pioneering study
of noise in Spokane by Wyle Labs.® The Wyle study attempted
to characterize the joint distribution of noise from all
transportation sources and then defined cost-effective
combinations of noilse abatement programa considering all
transportation modes for various given levels of
expenditures. Using the results of this study, it can be
seen what implicit (negative) money values one would have to
attribute o noise in order to justify the funding of the
cost~effective noise programs, that is, how to determine the
minimum benefit lewvels at which such abatement programs
become worth the cost of carrying them cut. Whether these
break=-even benefit values exceed the corresponding fiqures
derived from the property-value approach is also considered.

The community of Spokane is described in the Wyle study
in terms of cells of population, with the people in each
cell all living within an (approximately) homogenecus noise
environment. For one particular time period, a noise level
figure, defined by Lgag, is calculated at a central point of
each cell, taking inte account noise from all soureces and
propagation losses. The effectiveness of a given noise
reduction is then defined as the reduction in the percentage
of people in the cell reacting adversely. This percentage
of people reacting adversely is called a noise impact index
(NII) .

The Wyle study selected three expenditure levels-=§5,
£10, and $30 million--and made a set of assumptions about
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the measures that can be used to abate noise from each
source and about the cost of these measures. It then
determined the particular combination of such measures that
would minimize NII. As would be expected, the relative
expenditures for different measures and for different noise
sources change as the total amount to be spent is varied.
For example, using the Wyle data as illustrative, if $5
million is to be spent on medium-cost measures, the optimal
allocation assigns 72 percent of the total to reducing
automobile noise and nothing to barriers, home insulation,
and relocation; with $10 million, the optimal allocation
assigns 44 percent to reducing automobile noise and nothing
to barriers, home insulation, and relocation; and with 530
million, the optimal allocation assigns 23 percent to
reducing automobile noise and S7 percent to barriers, home
insulation, and relocation.

These comparisons are based on strong assumptions.
unfortunately, the procedures, analysis, and data in the
Wiyle report do not permit an actual calculation for Spokane
but only an example of the method. The point of this
exercise is to demonstrate the general methods that can be
ugsed to permit a benefit-cost analysis to take account of
the interdependencies among transportation noise abatement
programs.

QUALIFICATIONS FOR THE PROPERTY-VALUE AFPROACH

The primary objective in the adoption of property-value
analysis as a means of estimating the benefits of noise
abatement is to obtain figures, in dollars, directly
comparable to those of the costs of abatement. By
themselves, these benefit estimates are of interest as
indicators of the magnitude of noise problems, but, more
importantly, they are of value as input to other analytic
techniques. (One of these, a cost-effectiveness analysis,
was 11llustrated earlier in this chapter.) Their most common
use is in cost=henefit analyses. These analyses are widely
uged in the formulation and evaluation of policy proposals.,
Chapter 9 contains two illustrative cost-benefit exercises,
one for jet aircraft, the other for medium~ and heavy-duty
trucks. They serve as gpecific examples of the ways in
which the property-value analysis and the consequent benefit
estimates arrived at in this chapter can be used to provide
information for and help in the evaluation of noise
abatement proposals.

There are aspects of the property-value model that need
further discussion. The Committee recognizes that the use
of property values as the sole index of benefits is likely
to lead to evaluations that are far from perfect. Yet, at
least for the moment, no satisfactory measure of benefits
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calculated independently of market values is available to
cost~henefit analysts.

The property-value approach, though it may work well or
badly, is an attempt to put guantitative pecuniary
magnitudes on the damages produced by noise con physical
health, psychic welle-being, and social behavior. A
neighborhood in which noise damages hearing, causes lack of
sleep, and leads to social djsruption will be an undesirable
neighborhood to live in and we would axpect that to some
degree this will be reflected in rents and property values.
I+ mugt be emphasized that we are interested in the relation
between noise and property values not because of any
financial loss to property owners (which is just a transfer
of wealth from one social group to another); we are
interested in property values only to the extent that they
reflect health, psychiec, social and any other forms of real
noise damage. However, there are differences among
Committee membhers about the magnitudes of the likely errors
of this approach in carrying out that task and even, in scome
cases, about the likely direction of those errors.

Some Qualifications Required
for the Penefit Estimates

There are several problems involved in inferring
estinmates of the henefits Of nolise abatement from the
estimates of noise-induced discounts in property values.
These problems wvary in seriousness and in the extent to
which they suggest inaccuracies in the estimates. This
section lists some of the major concerns but will not try to
resolve them; for many of thesge issues, the arguments aré
moot, and for others, the discussion is too technical for a
general~purpose report. The nature of these difficulties
fan be gathered from the following illustrative list of

ssues,

1. Some of the land affected by transportation noise is
used for non-commercial and non-residential purposes such as
schools, parks, or hospitals. Other land is used for
streets and gewers. Some part of the damage of neise to
users of these properties will already be reflected in
depressed values of nearby homes--za worsening of schools
does reduce the price of homes nearby. But not all such
noise damage will ke reflected in this way, and so some
estimate of the residual damage to schools, hospitals, and .
other such properties should be incorporated into the
property-value estimates of the benefits of noise abatement.

2. There are tax incentives to home ownership that

induce house purchasers to spend more for housing than they
otherwise would spend with their incomes. To the extent
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that they therefore pay a higher price for quiet than they
otherwise would, the penefits estimates have to be adjusted
downward.

3. If the effects of noise or of an abatement program
lead people to move to obtain gquieter dwellings, the cost of
those moving activities must be deducted from the property-
value estimates of benefits.

4, oOften, the property-value calculations are used to
estimate benefits expected at some future time. In these
cases, a discount rate iz used to translate figures for
different dates into comparable units. However, the
caleulated values of the henefits can be affected very
subgtantially by the numker chosen for the discount rate,
and there is no general agreement on the way this rate
should be chosen.

5. The adoption of an abatement program confers
benefits on those whe own the property at the time, just as
the original imposition of noise imposed costs on those who
owned the property at that time. Similarly, the effects of
noise or abatement may have different consequences for
owners than for tenants. These considerations raise
questions of distributive equity, which are ignored in the
property-value method of benefit estimation even though they
may be considered vital for policy decisions.

6. The property~value analysis estimates differentials
in quiet and noisy residences. If noise ls so pervasive as
to affect all properties, the analysis may not be
applicable. 1If the guietest location is noisy in absolute
terms, no quiet residences will be available for comparison
and it may therefore not be possible to estimate willingness
t¢ pay for quiet.

7. Prices may reflect noise damage inadequately if
buyers have very imperfect information about the magnitude
and the effects of ncise. If buyers are, for example,
unaware that noise can produce deafness (and there are
incentives for the seilers not to disseminate such
information), buyers?! willingness to pay for quiet may be
different than if they are fully informed. There are
undoubtedly some effects of noise about which little
scientific evidence is new available, hut which may be
documented in the future, Current willingness to pay, and,
consequently, current property value differentials, clearly
cannot reflect noise damage that no one really knows about.

8. The use of property values to infer people's
willingness to pay for guiet rests upon the assumption that
there are no external constraints on people's choices. If
there is discrimination on the part of mortgage lenders or
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realtors against particular racial, ethnic, or age groups,
or if certain neighborhoods are red-lined, i.e., are
disqualified for mortgage leoans, the market mechanism will
not operate freely, and the property-value estimates will ke

in error.

9. If rents or prices are determined or heavily
influenced by an outside mechanism, such as a rent control
law, the differences betws=en quiet and noisy property will
not reflect willingness to pay and the bhenefits estimates
obtained from property-value analyses will be in error.

10. Statistical procedures must be used to disentangle
the effects of noise on property values from the effects of
all other variables influencing property values. This
separation of influences becomes very difficult when the
factors affecting property values--e.g,, noise, proximity to
airports, quality of schools, size of homes~-are closely
correlated, that is, when a change in one factor is usually
accompanied by a similar change in some or all of the other
factors. In cases where there are high degrees of
colinearity, that is, where the movements in' the variahles
are closely parallel, the calculated property=-value
discounts will be less reliable and the associated benefit
estimates less stable and useful. )

11. The inference that property price differentials are
reflactions of people's willingness to pay for quiet rests
on assumptions on the nature of human choices. There are
substantial differences of opinion on the extent to which
fiscal decisions corregpond to individuals' preferences. If
there is large variation between the amount of quiet an
individual is willing to purchase apnd the individual's
preference for guiet, the estimates of benefits based on
property values will not reflect those preferences.

variations in Estimates

Tables 7.1 and 7.2 contain the estimates for marginal
damage and percentage reduction in average property values
obtained from a serxies of studies of jet aircraft noige.
Table 7.3 containg similar estimates for highway noise.
There is a large amount of variation in these estimates from
gtudy to study. It varies as a function of the economic,
demographic, and social characteristics of the geographic
area investigated, as well as with the data and techniques .

.. uged by the investigator. For example, the study of

aircraft noise by Paik (1972) uses data collected in 1960,
when jet aircraft were recently introduced;: these aircraft
are different from the aircraft under consideration in the
other six studies. There are similar problems in the
studies of highway noise. The Gamble et al. study (1974) of
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Bogota (New Jersey) was conducted ir an area with hackground
noise of approximately 70 dB, which is considerably greater
than that of the other areas studied, thereby influencing
the location of the origin in the regression equation.
{Background levels of NEF 25 for the aircraft studies and 50
dB (a) for the highway studies [the 2 figures are not quite
equivalent ] were assumed to be levels below which there is
no noise effect~-i.e., they are the origin of the regression
1ine.)

It should be noted that the range of variaticn from
study to study 1s large relative to the magnitude of the
correction factors already discussed. For the seven studies
of aircraft noise shown in Tables 7.1 and 7.2, the mean of
the marginal damage estimates is -$214/NEF with a standard
deviation of $167/NEF. (With the Paik study eliminated, the
mean marginal damage estimate is -$156/NEF with a standard
deviation of $75/NEF.) For the studies of highway noise
shown in Table 7.3, the mean deviation estimate is -$1B83/NEF
with a standard deviation of $207/NEF. (With the Bogota
study eliminated, the mean deviation estimate is -$106/NEF
with a standard deviation of $40/NEF.)

Similarly, the percentage reduction in average property
values reported in Tables 7.1 and 7.2 has a mean of (.75
percent with a standard deviation of 0.60 percent. (With
the Paik study omitted, the mean is 0.54 percent and the
standard deviation falls to 0.24 percent.) For highway
noise, as reported in Table 7.3, the mean is 0.62 percent
with a standard deviation of 0.72 percent. (With the Bogota
study omitted, the mean is 0.35 percent with a standard
deviation of 0.15 percent.)

This range of variation has been taken into account in
Chapter 9, in which the benefit estimates have bheen used in
cost-benefit analyses. In that chapter, the analyses used
benefit estimates ranging from the largest value to about
the mid<point of the calculated figures.

The Magnitudes of the Required adjustments

The illustrative reservations listed above can obviously
be of considerable significance, and they can make a
considerable difference for the estimated values obtained
from cbservation of real estate prices. Just for its
suggestive value, we undertook some illustrative
calculations in one or two cases where plausible guesses
seemed possible. For example, a rough calculation based on
the size of the relevant areas and the degree to which they
are likely tO be affected by noise suggests that the figure
for the benefits of noise abatement obtained from a
property-value calculation should be adjusted upward by
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between 2 and 15 percent to allow for benefits to schools,
hospitals, and other properties that would not already bhe
reflected in neighborhood property prices.

on the other hand, a similar hyktrid ketween guesswork
and analysis suggests that the tax advantage accorded to
home ownership calls for a downward adjustment in the
benefit figures of the real-estate calculation of between 8
and 10 percent.

These two figures are clearly not intended to ke
accepted literally, nor is their objective to suggest that
the required upward and downward adjustments will
approximately cancel out. Yet 1t is worth observing that
{1} the required adjustments do not all go in the same
direction; (2) they are not insignificant in size; (3) at
this point, at best, we can offer only the roughest sort of
evaluations of their magnitudes; and (4) for scme of the
adjustments we cannot even offer a reasonable conjecture
about the amount involved.

Imperfect Information and the
Property-Value Estimate of Benefits

The gualifications that have just been discussed include
some that have rather technical aspects, of interest
primarily to specialists. However, to illustrate the sorts
of issues involved, we next examine in somewhat greater
detail one of the qualifications--that relating to imperfect
information on the part of purchasers of property.

One reason the difference in market values of guiet and
noisy properties may not be the same as the true cost of the
noise is that property buyers may simply not know at the
time they make their purchases how noisy the property really
is or not realize how serious the damaging effects of the
noise will be. If at the time of purchase they think a
noisy house is less noisy than it really is, or if they
underestimate the resulting discomfort and damage to
themselves and their families, they are likely to pay a
higher price for the property than they would have
otherwise. As a result, the market prices of noisy houses
will be closer to the market prices of quiet houses and the
property-value method will underestimate the true noise
damage. ©n the other hand, the opposite will be true if
home buyers overestimate noise damage--thinking it has more
serious physiological consequences than it really does or
helieving that it will constantly disturk their sleep even
though they may soon grow used to it.

Instinctively, one tends to bhelieve that the first of
these possibilities is more likely--that imperfect
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information will most frequently lead home buyers to
underestimate the noisiness of their new homes and,
therefore, that the property-value method will on this
account be bizsed toward underestimation of the true cost of
noise. After all, there is no motivation for sellers to
exagygerate the noisiness of homes, and they do have much to
gain by concealment of noisiness. For this reagon, a number
of members of this Committee are inclined to believe that
imperfection of buyerst information reguires an upward
adjustment in the abatement benefit figures derived from
property=value data.

Hiowaver, it must be recognized that there is no firm
evidence on this matter and the argument$ on the other side
are strong. It is at least possible that people imagine the
degree of disturbance noise will cause them to be greater
than it is. Some observers assert that in a number of cases
this seems to have been true, with real estate values
plunging temporarily in areas that were merely suspected to
be under consideration as airport sites.

Those who guestion the view that buyers are
systematically misinformed about noise point out that the
discounts in the values of noisy property are reasconably
consistent from city to city. For example, the effect of
airplane noise, measured in dollars of lost property value
per NEF, is roughly the same for such diverge cities as
Boston, Minneapolis-st. Paul, and San Francisco.
Furthermore, there is also some evidence to suggest that
there is no relationship between noise and length of
occupancy for owner-occupied housing (De Vany 1974) once
other factors are taken into account. This suggests that
few recent buyers are putting their homes back on the
market, having discovered that their new property is noisier
than they had believed at the time of purchase.

There are other arguments that can be adduced on both
sides, but they would merely confirm our finding that the
iague is far from settled.

CONCILUSION

A henefit-cost analysis provides no more than a
reasonably well-~defined starting point from which to begin
an examination of proposed publie pregrams, such as those
designed to reduce noise and its effects. It is essential

0 proceed beyond mere henefit-cost calculations, to examine

iassues such as income-distribution effects, political and
technical feasibility, legality, and overall social
consequences. Cost-benefit techniques have only a limited
capacity to incorporate information about social values,
political effectiveness, or moral judgments-<considerations
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that influence public decisions. It follows that an
economic analyais, particularly one relying on surrogate
measures such as property values ¢o eévaluate health,
psychic, and social consequences, leaves a variety of
judgments that must be made by the dscision maker as an
adjunct to the economic calculations. Decisions about noise
abatement programs are also decisions about 2tyle and
quality of life, about the social benefits of health and
welfare, about government intervention in personal
decisions, and about the relative value of short~ and long-
term effects. The cost-benefit analyais properly
constitutes the beginning of the decision process, not its

end.
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NOTES

There has been considerable debate in the economics
literature concerning the usefulness of the property-
value model for Iinferriny the benefits of pollution
abatement, particularly of air pollution (see NRC 1974
and note 9 for a discussion of these studies). There
are reasons to believe that this approach works hetter
with regard to estimating the effects of noise than with
regard to other air pollutants because noise can he
perceived by the potential home buyer while many air
pollutants ¢annot and because the level of noise at a
particular location can be estimated more accurately
than the level of air pollution. However, other
criticisms of the approach remain, one of which is the
difficulty in obtaining accurate measures of real estate
values, Many of the more technical criticisms are not
discussed in this report.

De Vany, A. (In press) An Economic Model of Airport
Noise Pollution in an Urban Environment. carbondale,
I1l.: South Illinois University Press.

This can als¢ be expressed in terms of a moving rule for
the household (Halters 1975:37). Let N be the
differential noise evaluaticn for two properties that
are identical except for noise exposure. Then

N>S+D+R (move)
N<S+D#+R {stay put)

where S8 is the difference in consumer surplus associated
with the two residences, D is the capital loss due to
differences in prices, and R is search and removal
{transportation) costs. The valuves of N, 8, R, and D
are the present values of expected future outlays or
valuations at some particular rate of time preference.

A slightly revised and expanded analysis of the data in
the Nelson Study appears in An Analysis of Jet Aircraft
Noise and Residential Property Values. Institute for
Research on Human Resources, University Park, Pa.:
Pennsylvania State University. (Unpublished)

The 2.0 percent noise digcount is from Paikis study
(1972), which employs 1960 data. All other studies in
Tables 7.1 and 7.2 use data from the period 1967-1971.
b compariscn ©f 1960 results with the later period
suggests a decline in the noise discount over time.
This may be due to an adjustment toward a new long=run
equilibrium or it may reflect soundproofing or air-
conditioning of homes and the introduction of new,

173



10

quieter, wide~hody jets. ¥For a study of the noise
discount over time, see Crowley (1973).

Mleszkowski, P. and A.M. Saper. An estimate of the
effects of airport noise in property values., Journal of
Urban Economics. (Forihcoming)

For some discussion of the the technlcal aspects of
these issueg, see Freeman (1974), Oron et al. (1974),
and Polinsky and Shavell (1976).

The FAR has very recently decided not to prescribe a
two=segment approach, primarily for reasons of safety.
In its stead, the FAA will require noise abatement by
means of landing flap setting procedures (Federal
Aviation Rdministration and the U.S5. Department of

Transportation 1976).

on March 17, 1977, Wyle and the Motor Vehicle
Manufacturers Association circulated a letter stating:
fhoth Wyle and MVMA bhelieve that the Spokane study ig
not_sufficientlyv _accurate or definlte to be used as a
data refarence...[but they do) believe that this unique
approach in studying community noise and countermeasure
cuost~effectiveness jg appropriate and its development as
a policymaking tool should be continued.®

Rubinfeld, D. (In press) Market approaches to the
benefits of alr pollution abatement. Chapter 6,
Approaches to Controlling Air Pollutjon, edited by Ann
F. Friedlaender., Cambridge, Mass.: M.I.T. Press.
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GUARTIER. 8
COSIC. QE.BQISE ABATEMENT

INTRODUCTION

There is a lack of information on the general costs of
nolise abatement except for a few types of vehicles:
commercial aircraft (see FAA 1976}, heavy and medium trucks
{see U.3. EPA 1976), and locomotives ({see U.S. EPA 1975) are
the major exceptions. However, even for these vehicles
there i3 a wide difference of opinion on the magnitude of
some of the costs, the appropriate method of accounting for
the costs, the meaning of the benefits derived, and the
appropriate relationships among future costs and benefits.

Two basic types of cost-abatement programs merit

. particular emphasis: retrofitting (the installation of

nolse~reduction equipment to existing wvehicles) and
regulation of new vehicles. Retrofitting programs lend
themgelves to reasonably reliable cost estimates once the
noise=reduction equipment has been designed and tested, as
in the PAA programs=. Cost estimates for requlatory programs
are more difficul+ and suffer from considerable uncertainty,
primarily because it is difficult to estimate the cost
imposed by adding a noise performance reguirement to the
other performance requirements associated with the design of
a new vehicle., Consequently, the approach often is hased on
the cost of adding noise-~reduction equipment to a new
vehicle of existing design, an approach that probahly
overestimates the real future cost by a significant margin.

Overall, the costs of noise abatement for transportation
vehicles are significant. For surface vehicles, such as
avtomobiles and trucks, this is largely attributable to the
large number of vehicles involved; for example, with 10
million automobiles purchased every year, a $10 increase per
new automobile yields a total cost of $100 million per year.
For aircraft, the unit cost of abatement is very high; for
example, a per-vehicle cost of $500,000 for 2000 aircraft
yields a total cost of $1 hillion.

The remainder of this chapter suggests the magnitudes of
the costs associated with some proposed or possible nolse
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abatement programs, with detailed examples for commercial
aircraft. A variety of estimates of the costs of noise
abatement are listed for commercial aircraft and for other
vehicles that contribute to urban noise. The cost estimates
are highly controversial and are presented in this report
only to provide examples of the general magnitude of the
costs that can be anticipated and that can be used in
examples of cost-benefit analysis.

AIRCRAFT
Expected Trends in Aircraft Noise

When Federal Aviation Regulation Part 36 (FAR 36) was
promulgated in 1969, it was expected that as new airplanes
complying with the noise standards of FAR 36 entered the
fleet (replacing those certificated before 1969), the noise
near airports would diminish. Those expectations were
encouraged by the certification of the DC-10 and L-1011
aircraft. (whose nolse levels are 13 to 18 decibels lower
than those of the B=707 and DC-8 aircraft, which they were
expected to replace), and between 1970 and 1973 total noise
near airports was reduced. However, at the end of 1973
several eveants occurred that not only slowed the reduction
in noise, but also reversed the trend. The oil embargo,

. accompanied hy the general economic recession, led to a

decrease in air travel, which in turn resulted in an
increase in air transportation costs, excess capacity,
declining industry profits, and, by 1975, net losses for the
air carrier industry. In response, some airlines grounded
thelir quieter wide-body airplanes in favor of the smaller,
but noisier, narrow-body airplanes; other airlines sold
thelr wide-body airplanes; and, in general, orders for
newer, quieter airplanes were either deferred indefinitely
or cancelled ocutright. Thus, by mid-1976, 7 years after the
passage of FAR 36, only 22 percent of the U.S. air carrier
fleet met the noise standards. It is now estimated that
unless there is a drastic reversal of industry economic
trends or specific federal action, some 48 percent of the
air carrier fleet in 1990 will s+ill not meet the noise
standards of FAR 36.

Total noise exposure is a function of the absolute noise
levels of the individual airplanes and the number of
operations at any airport. 1In order te keep the cumulative
noise level constant, a 3-dB reduction in aircraft noise
levels is required for every doubling of operations. As a
result, even if all of the new airplanes acquired in the
future meet the standards of FAR 36, a short=term gradual
reduction in cumulative exposure would eventually be
reversed as the increase in operations will, once again,
increase total exposure. Since airplanes are kept in
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service for 10 to 15 years (or longer if warranted)
depending upon economic conditions, complete turnover of the
fleet can take as long as 30 years.

over the long run, therefore, one may expect a series of
osgillations in cumulative exposure, with total exposure
decreasing as newer, quieter airplanes replace older,
noisler ones, and then, once replacement is complete,
cumulative exposure increasing as the number of airplanes
and operations increase until the next generation of
airplanes is introduced and the cycle startg again. The
increase in cumulative exposure will occur in two ways: a
modest increase in exposure at current major airports, and
the exposure of new populations near new and expanding
airports. This is iliustrated in Figure 8.1, Some of the
predicted increase in cumulative noise exposure will come
not only from an increase in operations, but also from the
introduction of commercial jet aircraft to airports now
gserved by propellor-driven aircraft.

Measures for Reduction of Aircraft Noise

The immediate problem i3 how to reduce noise levels at a
rate faster than shown in Figure 8.1. There are 4 major
ways in which the noise emitted by airplanes can be reduced:

1. Retrofitting older, noisier airplanes with new
engine nacelles containing sound absorbing material (5aM);

2. Replacing the engines of older airplanes with
quieter engines that are fuel-efficient or modifying old
engines as proposed in the REFAN program for JT8D engines
{discussed in Chapter 7);

3. Accelerating replacement of older airplanes with
quieter, more fuel~efficient airplanes using new technology;

and
4. Modifying airplane operating procedures, including

a, reduced thrust on takeoff and
b use of reduced flap/reduced thrust apgroaches.

In addition to these four ways to modify the airplanes
themselves or the way they are operated, cumulative noise
exposure near an airport can be reduced by changing airport
oparations or conditions near airports:

1. reducing the total number of operations;

2, 1limiting the number of operations of "“noisy"

" airplanes:
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3. reducing the number of night-time operations;
4. routing airplanes over nonresidential areas;

5. modifying land use regulations to permit only
activities compatible with noisy airports; and

6. insulating homes to reduce interior noise levels.,

costs of Aircraft Noise Abatement

The cost of reducing aircraft noise obviously depends on
the per-unit cost, the number of airplanes affected, and the
time period over which the program is conducted. In the
casa of alrcraft, one of the important influences on the
costs of noise abatement is the rate of retirement of older,
noisier alrcrafe.

While the issues and programs to reduce noise can he
concisely presented, the costs of each program vary with the
assumptions and time pericd for which each action is
proposed. Table 8.1 lists the number of aireraft of various
types that did not meet the FAR 36 standards in 1976 and an
estimate of the number of aircraft that will still not be in
compliance with the standards in 1982. Table 8.2 reports
the estimated coasts of bringing these current aircraft into

" compliance with FAR 36. (These unit cost data are

inccrporated into the cost-benefit analysis in Chapter 9.)

TABLE 8.1 Estimated Air Carrler Fleet Not Meeting FAR 36 Noise Stand-
ards, 1976 ond 1982

Type 1978 1982
B-707, DC-8, B-720 487 391
B-727 572 ’ 459
B-737, D09 480 A48

B-747 45 45

Total 1,584 1,343

SQURCE: FAA {1976:11-1)

From Table 8.2 we can obserwve that, on a unit=cost
basis, REFAN modifications are substantially more costly
than SAM retrofitting alone. For example, S5AM retrofitting
of a B=737==the most numerous type of aircraft not meeting
FAR 36 standards--would require a capital outlay of about
$0.27 million per aircraft compared with $1.92 million for a
refanned engine in addition to the use of sound absorption
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TADLE 8,2 Estimated Cosis per Aircraft to Comply with FAR 36 (Milllons of 1975 Dollars}
Capltal Costs
REFAN Percent Incrense Pereent Inceense
Alrcralt FAA DoOT Laost Time in Dlrect In Fuel
'I‘ypu’ Est,? st Cast® Operating Costs® Cunsumpllon°
SAM
B-707 $1.2007 $1.200 $0.094 0.5 n.2
DC-8 1.2007 1.020 0.102 0.6 0,2
B.727 0,225 0,225 0. 0.1 o,
B.737 0.270 0.264 0. 0.2 o
DC-9 0,270 0,231 0. 0.1 0,
B3-747 0.250 - - - -
REFAN (includes SAM)
B-127 - '$2.250 50,078 235 2.5
B-737 - 1,920 0.020 2.58 2.5
ney - 1.270 0,028 2,52 D.5
'SAM =Sound aborption muterinl applied (o engine nacelles,
(i REFAN = Refonned englnes In JTBD-poweredd aircraft,
- 2FAA (1976:D.39),
w % Dartel ot al, (1974:2113), converiod Lo 1975 dallars,

Bartel et pl. (197412-116), converied to 1975 dollors,
Partel et al. (1974:2:117).

Bartel ot a), {1974;2-125),
$1,200 mitlion per ircraft iF 270 aircraft modified; 2.6 million per aircrufe if 100 pircraft are modified.




materials. This implies that the incremental cost per
aircraft per REFAN installation is $1.65 million ($1.92-
$0.27). - The total cost for the less expensive SAM
retrofitting of the 1982 fleet of non-compliant aircraft
listed in Table 8.1 is about $704 million (FAA cost
estimates expressed in 1975 dollars).

MOTOR VEHICLES
Motor Vehicle Noise Emissions

There are six types of surface vehicles that are
important noise emitters: heavy trucks, medium trucks,
light trucks, automobiles, motorcycles, and buses, Before
the cost of the reduction of motor vehicle noise can be
determined, the amount of noise emittad by each type of
vehicle must be known. The magnitude of the sound produced
by wvehicles in each of these categories can be described in
terms of noise energy emitted as they pass by 50 feet from a
fixed monitoring point. Tables 8.3 through 8.8 describe
these values for, respectively, heavy trucks, medium trucks,
light trucks and automokiles, motorcycles, intercity transis
buses, and school buses. In those tables, the regulatory
levels for motor vehicles represent the maximum permissible
noise levels under any mode of operation. A vehicle must be

, deaigned, therefore, so that during some of its operation it

will emit leas noise than the maximum permissible in order
not +0 exceed the standard when in its noisiest mode of
operation. The test conditions used to collect the data for
Tables 8.3 through 8.8, as described in those tables, result
in baseline noise averages--current operations--and expected
values under future regulatory levels of various degrees of
gseverity.

Table 8.3 presents the noise data for heavy trucks.
Noise emissions vary as a function of the operating
conditions of the vehicle; the levels presented represent
only a sample of the noise estimates that could be made.

For example, more noise would be emitted if the trucks were
traveling at higher speeds. Table 8.4 presents similar data
for medium trucks.

Noise emission levels for automobiles and light trucks
operating at 25 and 35 mph are described jointly in Table
8.5, along with the assumptions and conditions that underlie
the estimates. Similar information for motorcycles is
presented in Table 8.6, for intercity buses in Table 8.7,
and for school buses in Table 8.8.
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TABLE 8.3 Estimated Energy Avernge Maximum Passby Noise Levels for Heavy Trucks at 50 ft at Urban Speeds’

Operating Mods Mixed?
Regulatory 28-mph Cruise 35-mph Cruise Acceleration 25-mph Cruise 35-mph Crulse
Level dB(A) dB(A) dB(A) dB(A) dii(A)
Nane 80,9 81.9 86.6 82.8 B33
B3dB(A) 174 78.2 19.2 78.0 784
BOABIA) 4.7 16,2 16.4 15.8 6.2
TSAB(A) 109 73.8 72.3 71.2 13.5

Yrar unregulnted heavy trucks, the lovels given in Table 8.3 for 25-miph crulse nre based on survey data (Sharp 1974). The eatimates lor 35-mph
cruise are based on the 25-mph data with an appropriste correciion for tire nolse, which is npproximotely 66 ¢B at 25 mph and 72 dB ot 35
mph (Hornott and Willlamson 1975} For cruising heavy irucks subject to nolse emisslon regulations, the englie-related noise Iy assumed 1o be
approximately 6.5 dI{A) below the regulutory level (Nationol Bureau of Standards 1970); 2.5 dBA a3 o design tolerance for compliance with a
not-to-oxcerd regulntory level, 3.0 dBA Tar differences in test and cruise modes of operation, and (.0 dBA to cotpansate for differences In test
atid coadslde sites, For aceeleruting heavy trucks, thls procedure is repeated, axcept o 1.0-d DA difference s used for test and scceloration thodes
of operatiun. Regulatlons are assumed to be based on Lest procedures of the Soclety of Automolive Enginecrs (SAL), whete passby noiss levels
ore measured ot 50 ft under wideopen throttle cunditions,

320‘,1; accelerncion und $0% crulse,
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TABLE 8.4 Estimated Energy Average Muximurm Passby Noise Levels for Medlum Trucks at 50 ft at Urban Speeds’

Qpeating Modo Mixea®
Regulatory 25-mph Cruise 35.mph Crulse Accclerntion 25.mph Crulse 35-mph Cruise
Level dit(A) dBlA) dB(A) dii{A) ’ dB(A)
None .3 76.4 786 79,6 76.9
LXLTLIEY) 74.3 76,4 175 75.2 76.6
80d(A) 734 75.5 764 4.2 757
75db(A) 70.9 73.8 723 .2 3.5

"The data were estimuted using the same set of assumptions described in Table 8.3 for henvy trucks. [n cases where the level estimaiod fram the
regulntory level Is higher than the level for sxisting medium trucks, the rogulotions are nasumed to have o Iimpact on the medisn passhy lovel
and the medlan level for existing medium trucks enterad In the table. Regulations are nssumed to be based on SAE test procedures, where puss-
by nolss levels ure mewurod ot 50 ft under wide-open thrattle conditions,

20% ucceleration siid 0% crulse.
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- TABLE 8.5 Estimated Energy Average Maximum Noise Levels for Automobiles and Light Trucks at 50 ft!

Openating Mads Mixed?
Regulatory 25.mph Cruise 35-mph Cruisc Acceleration 25-mph Cruise 35-mph Cruise
Level dB(A) dB{A) dB(A) dB{A) dB(A)
None 65.6 67.0 68.6 69.0 69.6
70dB¢AY 67 66.1 67.5 67.4 67.9
67dB(A) 60.2 63.5 65.5 63.5 64.6
G5UB(A) 59.1 62.5 53.5 61,7 6315

1 Existlng autamobiles and light trucks, accelernting und crulsing ot 35 mph, emit medlan levels of 68,6 nnd 67 dBA, respectively. For 25-mph
cruiaing sutomobiles and light trucks, the 35-mph tire nolss level is corrected to o speed of 25 mph, using 40 log V, where V is the vehiclo apeed,
Since the nolse levels measured accordlng to the SAE J9864a teat procodure do not corrolulo woll with the lovels observed under typical aperst-
ing modes, an energy-nveroge tultimodal test ls apsumed for regulatlons on nolse emissions from automoblles and Hght trucks. Tho levels for
the 35.mph crulse, 1 fd-g acceleration, idle and wide-open throttle operating modes are selected such that the welghted encrgy-uveroge s 2.5
dDA below each eeguiatory level in the tablo. The 25-mph crulse Is computed by correciing the 35-mph tire nolse level 1o g speed of 25 mph,
Lighit trucks and yuiomobiles measured under wide-open throtile conditions, such as specifled in the SALE J986a test procedure, correlato
pootly with passby lavels meusured under typlcal operuting conditions (see chaptee-feotnote 2), Thefofore, the assumed reguistions en light
trucks und automobjles are based on o multimodal test kn which o weighted energy-avernge of pusaby levels measured under different operating
sondlllunl is takon.

Multi-modal test: $4.1% 3Smph crulse, 18.2% idle, 23.7% 1 f4-g asccelerution and 4% wide-open throitle acealermtion,

£7.1% cruise, 18.3% idle, 23,7% 1 f4-y occeleration and 4% wide-apen throtile.

byt i g e 45 £ P R i 2 e
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TABLEB.6 Estimated Energy Average Maximum Passby Noise Levels for Motareycles at 50 ft!

Onperating Mode Mised?
Repuliioy 25-mph Cruise 35-mph Cruise Actelemtian 25-mph Crujse 35-mph Cruise
Level dB(A) dBlA) dilAY dBiA) dB{A)
None 73.2 3.2 R2.9 789 .9
B3d B(A) 72.1 [N 19.0 757 75.7
BOd1(A) 70,8 7.4 7.0 739 739
T5dBLA) 66.4 664 710 68.5 68.5

'The estimated energy average levels for existing motoreycles operating in cruise and acceleration modes ore 73,2 dUA and 82.9 4 1A, respee-
tively {see chapter-footnote 3). The same fevel is used for 25-mph and 35-mph cruoise, since tire nalse, the moss apeed-depepdent noise com.
panent, is expected 1o be negligible. For regulated matorcycles, the energy average lovel under pecelerating conditions is approximately 4 dHA
helow the regulatury jevel 1o pllow for design tolerance to comply with o not-to-exceed regulatory level, differences in test and ty pical acceliva-
tion operational modes and eompensuty for differences In test and roadside sltes. Regulations are sssumed to be Lased on SAL test procedures,
whore passhy noise levols are mensured ot 50 It under wide-open throttle condlitions,
3% aceeleration and 677% cruise.




68T

TABLE 8.7 Estimated Encrgy Average Maximum Passby Noise Levels for Intereity Transit Buscsat 50 fi!

Operating Moduo Mixed®
Regulatory 25-mph Crulse? 35-mph Cruise Acceleration 25-myrh Cruise 35-mph Cruise
Level dBii{A) di(A) dB(A) dl{A) dB(A}
None 76.4 NIA 81.5 NiA 19.6
B3dB(A) 5.5 NIA 79.2 N/A 77
BOdB(A) 4.7 NIA 76.4 N/A 15.6
15dB{A) 70.9 NiA 723 N/A 7.6

YThe energy average maxlmun nolse levels for exiating interclty buses under accelerating canditlons is 81.5 (Warnix 1974), The evel for 25-
mph crubse Is estimated from 75 to 78 dDA 40-mph crulse nolse levels by correciing the 4¢-mph thre nolse to o speed of 25 mph (Molor Vehicle
Munufaciurers Association of the United Statea 1927-1976), The levels for regulzted Interclty buses are the same as the levels for regulaied
heavy trucks, Reyulations are assumed to be basad an SAE test procedures, whera passhy nolss levels are measured at 50 £t wnder wideapen
lirattls conditions.

Crubre includea decelesation,

30% acceleration and 50% crulse or Jeceleration.
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TABLE 8.8 Estimated Energy Average Maximum Passhy Noise Levels for School Buses ut 50 11

Operating Mode Mixed?
Repulatury 25-mph Cruise® 35mph Cruise? Acceleralion 25-mph Crulse 35-mph Cruise
Level ABA) dB{A) dE(A) dR(A) UBA)
Nome 143 764 81.% 79.6 RO.U
B3dIfA) 74.1 76.4 79,2 774 8.0
BOAB(A) T34 15.5 16.4 75.2 16.0
TSUB(A) 70.9 73.8 723 71.6 13.1

FThe energy average maximum nolse bevels for existing schiool buses under necelesating conditions 43 81,9 dB(A) (Warnix 1974), The level
for 25.mph cruise i estimuted from 75 10 78 dB{A) 40-mph cruise noise levels by correcting the 40-mph tire noise to a apeed of 25 mph
(Motor Vehicle Manufacturers Associstion of the United Statea 1927-1976), The levels far reguluted school buses ase the same as the levels for
reguluted medium trucks. Regulotions are sssuined o be bosed on SAE test procedures, where passby noise levels are messured ut 50 ft under
wide-upen throttle candiilans.

Crulse includes deceleration.

Crulse includes deceleration.

50% accelerntion und 50% cruise or decelerntion,
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Costs cf Motor Vehicle Noise Abatement

The costs &6f abating motor vehicle noise vary with the
severity of the regulatory standard desired: the more
stringent the requlatory standard, the higher (usually) the
coet of producing and operating the affected vehicles. The
cost estimates in this section consider several alternative

- regulatory levels., These figures and their methods of

calculation are described in Tables 8.3 through 8.8.

Heavy and Medium Trucks

Table 8.9 lists the annual production for 1976 and for
1984 of four types of truck--heavy and medium, gas and
diegel.

TABLE 8,9 Annual Production by Type of Truck, 1976 and 1984

Thousands Produced

Truck Type 1976 1954
Medium Gas 204 229
Heavy Gas 3 3
Medium Diesel 40 39
Heavy Diesel 165 248

SQURCE; U.5, EPA (1976:8-2),

The production and operating costs for the four types of
trucks are shown in Table 8.10 for each of four regulatory
levels of noise emisgion. For example, to attain a
reduction of the nolge emissions of heavy diesel trucks to
an 83-dB(a) level would cost $185-3%431 per vehicle. The
lower of the two sets of estimates ("most likely capital
costs?) in Table 8.10 take into account the probable use of
quieter engines and any decreases in manufacturing costs
that may result from increased future production. Annual
operating (maintenance and fuel) costs for heavy diesel
trucks would increase approximately 548 per vehicle while
the savings in operating costs would total $429.

The table indicates the rapidity with which costs mount
as noise abatement becomes increasingly stringent. For
example, a reduction in medium gas truck sound levels from
83 to 80 dB{A) is most likely to increase capital costs by
£96 (from $11 to $107). But a reduction from 78 to 75 4B (A)
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TABLE 8,10 Estimuted Costs per Truck to Comply with Noise Emission Standards (1975 Dollars per Truck)

Avg. Annual Avg, Annual
Warst Cuse Most Likely Avg, Annuat Melnienance Avg, Anpual Ifuel

Truck Typo/ Cupital Capltal Maistenance Cost Fuel Cost
Standard Cost Cost? Cost! (S;u.'im;)l Cast! (Saving)®
Medlum Gus

B3 dB(A) § 42 s 51 50 $0 $ (53)

HO dB(A) 28 107 23 0 1 (95)

78 dB{A) 399 195 108 0 1 (126)

75 dB(A) 805 446 117 n 4 (126)
Heavy Gas '

B3 c(A) $ 151 $120 £ o 51 $(308)

80 dB(A) 309 218 45 n H (308)

78 dli(A) 460 334 131 ¥} 2 (308)

15 dl{A} 866 586 162 ] 7 (308)
Medium Dicsel

83 dB(A) $ 516 § 69 s 59 $(66) 33 $ (90

RO Al(A) 1,029 207 '] {66) 9 (191)

T8 dB{A) 1,283 405 298 {10] 15 217
Huavy Diesel

B3 dba) 543 5185 $ 42 3(66) $6 5(360)

RO dligA} 3 3128 104 (66) 15 {360

78 dD(A) 1,042 385 167 (66) 18 (363)

75 dB(A) 1,651 kil 280 [1:1:3) 62 (363)

lU.S, EPFA (1976:13-2, D-3 and 6+25), copveried to 1978 dollars, Assumes fan-off complisnce testing for capital costs,

=U.S. EPA {1976:6-1 3, Table 6-6) converted to 1975 dollars.
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is most likely to increase the cost by $251 (from $195 %o
$UU6) .

Wwhen the production data presented in Table 8.9 are
combined with the data on cost per vehicle in Table 8.10,
the total annual costs, as displayed in Table 8.11, can be
evaluated. The costs shown are sensitive to the assumptions
concerning capital costs as well as to the regulatory level.

Light Trucks, Automobiles, Motorcycles, and Buses

The costs of noise abatement for other motor vehicles
can also be estimated. Takles 8.12, 8.13, and B.14 present
data on the annual preduction of these vehicles, the per-
unit production and operating costs, and the total annual
costs for noise abatement. Table 8.12 presents these data
for a regulatory level of 83 4B(A) for motorcycles and buses
and 70 dB(r) for automobiles and light trucks; Table 8.13
for a regulatory level of B0 dE(A) for motorcycles and buses
and 67 dB({p) for automobiles and light trucks; and Table
8.14 for a ragulatory level of 75 dB{A) for buses and
motorcycles and 65 dE(A) for automobiles and light trucks.

All Vehicles

The total annual national cost of compliance with each
requlatory standard is shown in Table 8.15. Once again, the
costs of compliance increase sharply with regulatory
stringency. For the most stringent level--(70 dE(A) for
automobiles and light trucks and 83 dB({A) for other
vahicles)«-there is even a possibility of a small net
gavings, but each increment of abatement hecomes
progressively more costly, reaching a likely capital cost of
$700 million when auto and light truck noilse is reduced to
65 de{a) and that of other wvehicles to 75 dB(A).

PATH ABATEMENT AND INSULATION

In addition +o0 treatment of the source, noise can be
abated by erecting barriers that interrupt the noise path or
by insulating the receiver. This section briefly considers
path and receiver treatment for noise produced by motor
vehicles and receiver treatment for noise produced by
alreraft.
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TABLES1! Costs of Producing and Operatng Quieter Trucks {in 1975
million § and 1976 production quantities)

Highest Most Likcly

Trck Type/Standard Capital Cost (Saving) Capito) Cost (Saving)
Medium Gas

B3 dB(A) 0,0 (6.3)

BOIBIAY 0.0 1.8

T8 di{A) 71.9 35.3

75 dii(A) 163.2 90.0
lHeavy Gas

83 dR(A) (0,4} n.5)

80 dB{A) 0.1 (0.1}

78 di{A) 0.9 0.5

75 dN(A) 2 1.3
Medium Diesel

83 di(A) 16,3 {1.0}

BO dD{A) 351 2.2

78 dMA) 52.5 17.4
Heavy Diesel

LEEHHEY] B3 (32.3)

80 UB(A) 66.5 3.0

T8 di{A) ma 23.3

75 dB(A) 258.1 112.7
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TABLE 8.12 Estimated Annual Costs of Noise Reduction for Compliance with Regulntory Level of 83 dB{A) far Buses and
Motorcycles and 70 dB(A) for Automebiles and Light Trucks

Anaual
I'roduction Operating

Vehicle Touwl Annual Cost/Vehicle CostsfVehicle ‘Tatal Costs
Type Population Productiun (1975 %) {1975 $) (1975 million $)
Intercity Hus! 23,000 2,500 237 . 39 0.7
School Bus! 310,000 33,500 23 9 1
Motaseycle 0-100 ec? - 172,000 2 - 03
Motozeycle 100-200 et - 282,000 10 - 2.8
Motateycle » 200 cc? - 543,000 21 - 114
Automaobiles® - 10,949,000 1 - 109

Light Trucks® - 1,999,000 3 - 60

' Tho bus population estimates are taken from Warnlx {1974), The nnnual production figures ara estimoted from a total apnusl bus production
of 36,000 and tha populotlon percontage of each bus type. Becuuse of the similarity of the poise treatments of buses and trucks, cost estimates
omparable Lo thoso for heavy trucks are applied to Intercity buses nnd the estimates for medlum trucks applied to school buses.

The eatimsies of moforcycle annunl production are bused on 8 total productlon of 1,000,000 (see chapter-Fautnote 3) and a perceniage of
breakdown of 17.1 percent for 04100 e, 26.2 percont for 100-200 cc, and 54.3 percent for grenter than 200 ¢¢ matorcyeles (see chaptor-
footiote 4), Production costs are bosed on productlan cost estimates presented by Singh snd Renner ) 974) {see chapter-footnote 4), No data

ro avallable on changes in operatlng costs for noise-treatod moloreycles.

‘The productlon estimales for nulomablies and Ught trucks wers obtslied from Mator Vehicles Manufacturers Assaciation of the United States
(1919-1975), The praduction costs for Light trucks regulated at the flrst level (70 d DAY and the second level {67 dBA) are sales-welghted
averages of estimates given by Remington and Durcoughs (1976) (see chapter-fontnote 1). The estimale for the third regulstory level (65 dBA)
ia derlved from the eallmutes for the first two lovels, The cost et)imates for automotiles were computed by multlplying the cost eitlmates for
light trucks by the railo of costs for Light trucks and the costs for automaobiles glven by General Motars (Vehicular Noise Centrol Environmenty)
Activities S1afT 1973). Datn are not avallable on changes In operating costa for noisc-treated rutomoblies and light frucka.
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TADLE &.13 Estimated Annual Costs of Noise Reduction for Compliance with Regulatary Level of 80 dB(A) for Buses and
Motoreycles and 67 dB(A) for Automobiles and Light Trucks)

Annuud
Production Operating

Vehlele Tutal Annual CastfVehicle Costs/Vehicle Totul Costs
Type Papulation Production (1975 %) {1975 %) (1975 million %)
Intercity Bus’ 23,000 2,500 393 97 1.2
School Bus’ 310,000 33,500 120 20 4.7
Matoreycle 0100 ce® - 172,000 4 - 0.7
Motareycle 100-200 cc® - 282,000 2 - 6.2
Motarcycle > 200 ec? - 543,000 19 - 0.2
Auntomabiles® - 10,949,000 15 - 164.2

Light Trucks® - 1,999,000 25 - 50,0

"The bus populalion estimates are token from Warpix (1974}, The annuul productlon Mgures are estimated from o 1otal annual bus production
of 36,000 and the populatian parcentage of cach bus typo. Because of the sintilarity of the nalse treatments of huses ond trucks, cost ¢stimates
omipatable lo those for heavy drucks are applied to intercity buses and the estimates for medium trucks applied ta schoo! buses.

The estimates of motorcycle atinual productlon are bused on o tots! production of t,000,000 (see chapier-fontnote 3) and o precentage of
breakdown of 17.1 percent for 0-100 cc, 28.2 percent for 100-200 ¢c, ond §4.3 perceni for greater than 200 cc motorcycles (seo chapter-
faalnole 4 ). I'roductfon costs are hased on pruduction cost estmates presented by Singh and Renper (1974) (see chapter-footnote 4). No data

re available on chunges in opertlng costs for noise-treated motorcycles.

The productlon estlmntes for automobiles and light trucks were obtalned from Motor Vehicles Manufacturers Assoclation of the United States
{1919.197%), The praoduction costs for light trucks regulnted ot the first level (70 dBA) and the secand level {67 ABA) aro sules-welghted
averages of estimates glven by Remlngton and Burroughs (1976} (see chapter-fodinote 1), The estimale for the third teguiatory level (55 dDA)
{2 derdved From the estimates For the first two levels. The cost estimates for nutamoblles ware campuied by multlplying the cost estimates for
light trucks by the ratla of costs for light teucks and the costs for automaobiles given by General Motars (Vehleulir Noise Control Environmental
Actlvities Staff 1973). Duta are not avallzble on changes in operating costi for nolse-treated antomotblles snd Hght trucks,
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TABLE 8,14 Estimuated Annual Costs of Noise Reduction for Compliance with Regulatory Level of 75 dB(A) for Buses and
Motorcycles and 65 dB(A}) for Automobites and Light Trucks)

Annual
Production Operating

Vehicle Tolal Annual Cast{Vehicle Costs/Veliicle Totul Cosls
Type Fapulation Production (1975 §) {1975 $) (1975 millian §)
Latercity hus' 23,000 2,500 909 276 3.0
School Bus! 310,400 33,500 441 8] 16.9
Motereycle 0-100 cc? - 172,000 8 - 1.4
Mateseycle 100-200 pe? - 282,000 0 - 8.5
Motorcycle > 200 ce? - 543,000 60 - 32,6
Autcmaohiles - 10,949,000 Jo - 328.5
Light Trucks?® - 1,999,000 50 - 100.0

' The bus population estimates are taken from Warnds {1974), The nnanuat production flgures are eatimated from o totsl anauat bus production

of 36,000 and the population percentage of each bus type, Breause of the similarity of the noise trentments of buses und trucks, cost estimales

comparahle to those for heavy trucks are ppplled to infercity buses and the estimates for medium jrucks applied to school buses.

3The catimates of matarcycle uniiual production ore based on a total production of 1,000,000 (see chapter-footnote 3) and a percentnge of
broakdown of 17,1 peteent for 0100 e, 28,2 pereent for 100-200 co, and 54.3 pereent for graatar than 200 cc motareysles (see chapter-

footnote 4). Production costs nre based on production cost estimates presented by Singh ant Renner {1974) (see chapter-footnote 4), No daia
re avallable on clinnges in operpting costs for noise-ireajed motorcycles.

The production estimates for autamobiles and Hght trucks were obtuined from Motor Yehleles Manufociurers Assoclation of the Unlted States
{1919:1975), The production costs for Hght trucks reguinted at the lirse level (70 d11A)Y and the second level (67 dBA) are sales-welghted
uverages ol estimutes glven by Remingion and Bueroughs (1976) (see chapter-focinote 1), The estimnte for the third regulatory level (65 dDA}
is derived from the ostimates for the first two Tevels, The cost estimates for automabiles were computed by multiplying the cost estimates for
light trucks by the ratlo of costs forlight $rucks and the costs for nutamaobiles glven by Generut Motors (Vehlcular Nolse Control Environmental
Aclivitles Siaff 1973} Duts arv not available on changes n aperating costs for nolse-treated autamabiles snd light trucks,



TABLE 8,15 Cost of Compliance with Regulatory Noise Levels for 6 type
of Vehicles: Automobiles, Light ‘I'rucks, Medium I'rucks, Heavy Trucks,

Motorcycles, and Buses

Lleavy and Medium Truck
Capital Expenditure Assumpllnn'

ilighest Mast Likely

Regulatory Level (1975 million $) (1975 milllon $)
Automobiles nnd Light Trucks: 70 dB(A)

Other vehlcles: 83 dB(A) 519 5.9
Automoblles and Light Trucks: 67 dB(A)

Other vehicles: B0 dB(A) 37199 261.1
Automobiles and Light Trucks: 65 dB(A)

Other vehicles: 75 dB{A)? 566.9 712.3

liote praduction estimotes,

IMedium diese] trucks at # level of T8 dB(A).
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Steresons

costs of Path Abatement

Vegetation

It is maintained by some that planting vegetation to a
depth of 100 feet will reduce motor vehicle nolse by 5-8
de () (Reethof 1973; see also Beaton and Bourget 1973).
There ls considerable difference among experts as to the
acoustical effectiveness of plantings, although the
aesthetic value is undenied and may have an effect on
people!s attitude towards the noise emitter. However, the
cost is not low. One estimate of the cost of planting a
mixture of shrubs and trees is $7500 per 100 square feet or
about $49,000 for a typical city block (Vaughan and Huckins
1975:46), exclusive of the costs of the land. In addition
to its high cost, this method does not lend itself to
widespread use because of space limitations in areas

adjacent to highways.

Solid Barriers

Any solid barrier can serve as an effective noise
attenuvating device if it is tall enough to intercept the
noise path. An earthberm that would reduce noise levels by
10 dB(A) costs between $17,000¢ and $29,000 per city block,
depending on whether £ill must be hauled to the site
(Vvaughan and Huckins 1975:48). A concrete wall that can
reduce noise levels by 12-15 4B(A) coa+ts $55-%75 per foot,
or $36,000-%550,000 per city block. Aesthetics aside, use of
an earthberm or concrete wall to reduce noise levels will
depend on the initial noise levels, the site characteristics
and alternatives, and the density and value of nearby
regidences.

Costs of TInsulation

The noise emitted by the cemmercial aircraft fleet can
be abated by insulating receivers. Table 8.16 presents the
costs of soundproofing all residences currently within the
NEF-30 contour for three levels of noise reduction. A
program of insulation of residences, however, does not
alleviate noise problems out«of-doors or inside of non-
residential buildings.
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TABLE 8,16 Estimated Cost of Insulation-Soundproofing all Residences’
In NEF 30 Aren by 1980

Noise Level Reduction Total Cost (Billlons of 1975 Dollars)
37 dB 1.9
8-12d 3.8

1316 dR 7.2

T30und meoaling costs for residentlal dwellings vary with the type of construction, slze

of dwelling, materlals used, and tevel of nolse reduction to be attalned. In this estintate,
the firss three varinbles were averaged,

SQURCE: Wyl Lalraravories (1970),

CONCLUSION

This chapter has presented some estimates of the costs
of noise abatement, primarily for treating commercial jet
aircraft and motor vehicles. The costs have been estimated
in monetary terms, suitable for use in other analytic
tachniques, such as the cost-benefit analyses illustrated in
the next chapter. While many of the cost figures in this
chapter must bhe treated as approximations, at best, there is
far more agreement about theé methods that should be used in
estimating them than there is about the methods that should
be used to calculate henefits.

The main conclusion that emerges from this chapter is
that the cost of any significant noise abatement certainly

will not be small.
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Remington, P.J. and C.B. Burroughs, Noise control
Technology for Light Trucks, BEN Interim Report No. 3252
{28 February 1976}. (Unpublished)

Rentz, P.E. and L.D. Pope (1974) Descriptiocn and Control
of Motor Vehilcle Noise Sources. Vol. 2, Establishment of
Standarde for Highway Noise Levels, Final Report.
Prepared by Rolt, Beranek and Newman, Inc. BEN Report
2739 for the Transportation Research Boaxrd, NCHRP 3-7/3.
(Tc be published by the Transportation Research Board.)

Private communication from S. Edwards, EPAIONAC, 23 June
1976.

Singh, J. and R.A. Renner (1374) The Impact of Noise
Abatement Standards upon the Motorcycle Industry. A
Study by International Research and Technology
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. (unpublighed)
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CHARTER.S
COST=BENEFIT_ANALYSIS: . SOME ILLUSTRATIONS

INTRODUCTION

Cost-benefit analysis is a technique that assesses the
probable gains from a proposed policy or action and weighs
them against probable losses. It regquires that hoth costs
and benefits be measured in comparable terms; the usual
atandard of measurement is monetary. Quiteée often kenefits
are not directly expressible in terms of dollars, but have
to be esatimated indirectly through property values,
compansation payments, c¢ourt awards for damages, and the

like.

The estimates for the benefits used for the cost=benefit
analyses in this chapter, and by most economic studies of
transportation noise, were cbtained by multiple regression
analysea of differences in property values. Thus, there are
three particular techniques involved in these cost~benefit
analyses: (1) the use of property values to estimate
benefits; (2) the use of multiple-regression methods to
calculate property=-value differences; and (3) the cost-
benefit analysis. However, use of the cost-benefit
technigque in general does not depend on property values or
on multiple regression; it does not even depend on monetary
estimates. For example, an elected official may choose to
evaluate potential costs and benefits of a proposed policy
in terms of votes for and against reelection. The
particular cost=benefit analyses in this chapter, therefore,
are illustrative both with respect to the specific examples
of transportation noise and with respect to the specific
type and method of estimating benefits.

There is a strong analytical basis for the conclusion
that some noise ahatement will yield benefits that exceed
costs. That is, society must achieve net gains on balance
from some amount of noise abatement. This is because noise
emission, a by-preduct of economic activities, is damaging
to society, but its emitters do not pay the social costs
resuleing from the damaging activities. As a result, one
can be certain that noise emitters will find it in their
financial interest to spend less for noise abatement than
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the amount required for maximization of the well-being of
society. Thus, at least some increase in expenditures for
noise abatement will be beneficial +to society.?

While one can conclude that some noise abatement will be
beneficial, one still has to determine just what programs
will in fact yield benefits greater than theilr costs and
which of the available alternatives would be most effective.
This is the task that cost-benefit analysis is intended to
carry out, Unfortunately, as will be illustrated in this
chapter, data imperfection, problems of method, and other
problems often prevent this method from yielding categorical

conclusions.

As indicated in the previous chapters, the range of
available noise akatement techniques and programs is very
broad. Since the purpose of this chapter is to illustrate
the application of benefit-cost analysis to transportation
noise abatement, no attempt is made to provide a ranking of
all possible programs for each transportation mode. Indeed,
the state-of-the-art only permits the analysis in this
chapter to cover five jet aireraft noise abatement projects
which are not identified explicitly and four noise abatement
programs for medium and heavy trucks. It also gives
selected references to a few other henefit-cost studies,
inecluding analyses of projects not considered here.

The somewhat limited scope of the analysis in this
chapter reflects in part the difficulty of benefit and cost
measurements and the comparatively few studies that have so
far been carried out. The analysis described here does not
represent any original research by the Committee. The
discussion does, however, attempt to provide evaluative
comments on past studies where they seem appropriate.

The first step in a benefit-cost analysis is to select
an indicator of achievement or success by which alternative
projects can be ranked. Where the total budget for noise
abatement projects is fixed, +total expenditures should be
digstributed among projects so that no increase in total
benefits can be achieved by an incremental reallocation from
any one project to another. This reguires a ranking based
on the absolute differences between benefits and costs of
the different projects after discounting for those costs and
benefits that are expected in the more distant future. This
criterjon is referred to as the maximum net present value.

As an alternative criterion, projecte are sometimes
ranked hy their bhenefit-cost ratio, defined as the present
value of project benefits divided by the present value of
project costs. It can be shown that the benefit-cost ratio
will normally lead to a different and inferior set of
choices, but this has not prevented its widespread use. The
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analysis in this chapter employs both of these criteria.
Finally, no attempt has been made to extend the analysis to
take actual budget constraints or other pertinent
complications into account.

TYPES OF BENEFITS AND COSTS

Yt is hardly enough to say that all "relevant" or
"pertinent" benefits and costs should be included in a
benefjit-cost analysis. The igportant problem is to decide
which benefits and costs are relevant, whether or not they
can be measured, and how they should be valued. Some
aspects of this problem have been discussed in Chapters 6,
7, and 8, so that this sgection will only summarize briefly
some of the issues involved. There is also the impeortant
issue of the distribution of the costs and benefits among
different groups of the population. ({Some parts of this
issue are considered in Chapter 1 in this report.)
Distribution issues are sometimes handled by the assignment
of explicit weights to different groups of recipients, with
benefits usually assigned higher weights if they go to
poorer recipients. <The analysis here only gives unweighted
values for benefits and costs. (For an example of weighting
in cost-bhenafit analysis of a noise abatement issue, see
Nwanerit's study of the site for the Third London Airport
[Nwanexri 1970]; see also Pearce and wise {1972].)

Real vs. Pecuniary Benefits and Costs

Tables 9.1 and 9.2 list illustrative categories of
benefits and costs that may be expected from airecraft and
truck noise abatement projects, respectively. The tables
only provide a few examples in each category. The
categories are designed to suggest some of the asscciated
prohlems of relevance, ease of measurement, and valuation.

The first distinction suggested by Tables 9.1 and 9.2 is
that between real and pecuniary costs and benefits. Real
coste represent the use of physical resources required for
the abatement of noise=-the metal and fuel needed to produce
ahatement devices or insulation. Real benefits represent
the increase in quiet to the consumers whe no longer suffer
as much physiological or psychological harm or annoyance as
before. Pecuniary benefits and costs, on the other hand,
are those resulting from price changes caused by a noise
abatement project. For example, it may tend to raise the
wages of skilled labor employed in retrofitting aircraft and
to decrzaase the wages of, say, workers employed in the
constructicon of insulated porches and double-glazed windows.
The galns that accrue to some parts of society are offset by
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TABLES.! IMustrative Benefits and Casts of Alrcroft Nolse Abatement!

Types Henefits Costs
Real :
Dircct tangible Reduction In hearlng loss Costs of Inputs
Intangible Reductlon in annoyunce Government intervention
in local nlfulrs
Indirect tangible Improved warker productivity Costs of regulation
intangible Reduction in antisocial Disutiity of household
behavlor moving
Pecuniary Relative Impravement In the Relative reductlon in the
ecanomic positien of the ccatomlc positlon of
avintion Indwatry commerclal alrlines

'The tenefits sndt costs in this table merely Jllustrate the types of bonefits and cosfs that
can occur; il makas no aitempt to be comprehenslve,

TABLE9.2 [lustrative Benefits and Costs of Truck Noisc Abatement*

Types Benefits Costs
Real
Direct tungible Improvert learning Cost ol inputs
Intangible Reduction in slecp loss More camplalnts
Indlrect tangible Fuel suvings Casis of regulation
Intanglble Reduction in an(isocial Less masking of other
behavior noisey
Pecunlary Relative lmpfuvern:nl in Retative reduction In the
the cconomic posltion eeanomie posttion of
of equipment manufacturers the trucking industry

I‘l‘lm bonefils and conts Ln this takhle merely illustenate tho types af benoflts and costs that
cah ocgury [t makes no attempt 1o be com prahenslve,
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losses to other parts and generally represent neither a net
gain or loss to society as a whole, Thus, amployment or
sales changes in the aerospace or airlines industries should
not be included in an analysis of the real benefits and
costs of aircraft noise abatement.?

Direct vs. Indirect Benefits and Costs

p second distinction suggested by Tables 9.1 and 9.2 is
that ketween direct (primary) and indirect (secondary)
benefits or costs, a distinction that is to some extent
arbitrary. For example, the use of cooling fan clutches for
the abatement of truck noise will yvield an indirect benefit
in fuel saving. It may also impose an indirect cost if
truck operators are induced to avoid regulations by routing
+rucks over back rocads to escape inspection. While indirect
real costs and benefits are relevant, they are difficult to
measure exhaustively since they are likely to be spread
widely in the economy and to take unexpected forms.

Tangible and Intangible Benefits and Costs

The final distinction indicated in Tables 9.1 and 9.2 is
that between tangible and irtangible benefits and costs:
tangible benefits and costs are those whose monetary value
is ohgervable directly; those whose monetary value rannot be
observed directly are intangible. Noise abatement henefits
are, by and large, intangible; consequently, they must be
quantified by indirect procedures, which are more likely to
give rise to serious measurement guestions. The use of
nolse easements (sce PBaxter and Altree 1972) does
approximate a market for quiet on a local level, although
various specilal problems inhibit the use of this mechanism
as 1 general basis for the valuation of the benefits of

noise abatement.

At present, the only method that has been used
systematically o measure the intangible benefits of noise
abatement is based on observation of the association between
residential property values (or apartment rents) and levels
of environmental noise. This method, which assumes that the
difference in the prices of properties in guiet and noisy
neighborhoods reflects to some degree the valuation of quiet
by the general public, has been describked in detail and
discussed critically in Chapter 7. - Because no satisfactory
substitute ig, at least so far, available, it will be the
basis for all of the quantification of noise abatement
benefits in the next two sections ¢f this chapter, with the
exception of indirect fuel savings for trucks.
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ILLUSTRATIVE BENEFIT-COST ANALYSES OF
AIRCRAFT NOISE ABATEMENT

This section illustrates the procedure that can be used
to caleulate the costs and benefits of commercial jet
aireraft noise abatement projects. Whenever possible, an
effort should be made to examine the sensitivity of the
analysis to variations in some of the critical data whose
values may be subject to question, and this, too, is
illustrated in this section. A benefit-cost analysis
accompanied by a sensitivity analysis not only shows a
projectis ranking, but also gives an indication of the
extent to which the ranking will change as a result of
changes in such variables as the state of the economy {€.g.,
the rate of economic growth, interest rates) or in the
preferences of the policy maker (e.g., the implicit weight
assigned to the employment or technalogical effect of a
retrofitting program). This section examines two analyses
of the benefits and costs of some aircraft noise abatement
projects. (For additional examples, the reader is referred
to Walters [1975], Council on Wage and Price Stability
[1975a, 1975b), and FAA [1976].)

Illustrative Analysis I

The first example of a benefit-cost analysis for jet
aircraft noise abatement ig based on the work of Welson
(1976), which is a revision of earlier work (Nelson 1975).
It examines a policy of no change and three alternative
praogramas, called A, B, and C.

The case invelwving no change in current noise abatement
policy is defined as the baseline program; it is intended
primarily as a standard of compariscon for the other programs
considerad, (All noise abatement programs considered here
reflect nolse reductions resulting from thrust cutbacks on
take=off.) Even with ne change in policy, noise levels will
decrease as the new, wide-body jets (B-747, DC-10, L-1011,
and othere) are introduced into the fleet and clder, nolsier
jets are retired from commercial use, The baseline benefit
egtimate, reflecting the noise reductions expected from
fleet mix changes, thus depends on a forecast of the rate of
retirement of existing jets and levels of aviation activity
in general.

Because the purpose of this chapter is to describe and ;
commant on the techniques of benefit-cost analysis rather :
than to endorse any evaluation of some particulax abatement i
procedure, we do not identify the three alternatives that ]
will be described. All of them involved some modification
in the operating procedures or the equipment used in older
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aircraft now in operation. Because of limitations of the
data and because in each case some important considerations,
such as the effect upon safety, are not taken into account,
the figures as given could not be legitimately used as the
bagis for policy conclusions about the choice aof neise
abatement technigque.

The general method used to calculate costs and benefits
for each of the programs was described in Chapters 7 and 8.
Since for each program the relevant costs are the additions
in costs resulting from the introduction of the program, no
cost estimates are needed for the baseline program. The
types of cost included in the calculations were: (a)
investment and installaticn costs required to carry out any
modifications in equipment required by the *hree programs;
(b} any lost flight time incurred during installation of any
new equipment; and (c) any resulting divect and indirect
inereases in operating cost. Direct and indirect operating
cost increases are taken to be incurred continually until
the aircraft in guestion is retired from the fleet.

Penefit estimates were based on:. (a) the estimated
incremental reductions in noise exposure forecast (NEF)
levels ascribable to each program; (b) an estimated
ineremental benefit per NEF of $175 per household in 1975,
as indicated by real-estate values; and (c) an assumed
increase in annual benefits per household of 3 percent per
year from 1975 to 1987 and 2 percent per yeaxy from 1988 to
2001, The growth rate of incremental benefits is based on
anticipated increases in average real incomes and increases
in the willingness to pay for quiet.

Nelsgcn examined the sensitivity of the benefit estimates
€0 changes in the total population exposed to NEF 30+ and in
the discount rate used to calculate present values for the
period 1977=-2001. For the year 1972, the size of the U.S.
population exposed to NEF 30+ has been estimated to be 6.2
million (Safeer 1975:1). However, even with no policy
changes, that number would have fallen to an estimated 6
million by the year 1976 as a result of the introduction of
wide=body jets (FAA 1976:D=24). This figure is somewhat
smaller than that found in several reports by EPA, and
obviously excludes populations in the range of NREF 20-30.

Nelson's work also provides a sensitivity analysis of
the discount rate used to translate future henefits and
costs into current dollars. As alternatives, values of 4§
percent and 8 percent were used for the real discount rate.
{Real discount rates of 4 and 8§ percent are equivalent to
market interest rates of about 8 and 12 percent,
respectively, when the rate of inflation is about # percent
par year.) Current policies of the U.S. 0ffice of
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‘Management and Budget call for a 10-percent market interest

rate for evaluation of public projects (U.S. OMB 1969).

Table 9.3 shows estimated total discounted benefits and
costs for the period 1977-2001 in constant 1975 dollars.
For program A, estimated benefits always exceed costs while
for programs B and C costs always exceed benefits in all our
illustrative calculations, The sensitivity analysis reveals
that the absolute differences between benefits and costs are
indeed sensitive to changes in the choice of the real
discount rate.

The sensitivity analysis can be extended by varying the
egtimate of the incremental benefit of noise abatement.
Table 9.3 uses an estimate of $175 per household per NEF,
based on an average property value of $25,000 in 1975 and a
noise discount of 0.7 percent per NEF. The evidence (sece
Chapter 7) from past empirical studies suggests a noise
discount for property values in the range of 0.4=1.0 percent
per NEF, although at least two studies have yielded
discounts in excess of 1 percent for areas near some
airports (e.g., Paik 1972, Dygert 1973). The sensitivity of
the analysis to variations in this parameter can be examined
by multiplying the benefit estimates in Table 9.3 by the
appropriate ratio of noise discounts, e.qg., 1.0/0.7 = 1.43
or 0.4/0.7 = 0.57. Table 9.4 shows the estimates of total
discounted henefits and costs when the discounted kenefits
of abatement are $250 ($25,000 x 0.01) per NEF per household
in 1975. It shows, for example, that for program B,
benefits would now exceed costs. In other words, any
ranking of noise abatement projects is quite sensitive to
eatipates of the discounted benefits. This paranmeter is
crucial to the policy decisions to be reached with respect
to aircraft noise abatement.,

Illustrative Analysis I1

The benefit-cost calculations in Tables 9.3 and 9.4 use
a baseline forecast for aviation activity that is somewhat
out of date for the near future. As the rate of aggregate
economic growth declined in 1973-75, so did the rate at
which commercial aircraft were retired -from the fleet.
Asguming that this pattern will continue in the future, it
means8 that noisier, narrow-body jets will be continued in
uge somewhat longer than is assumed in Tables 9.3 and 9.4.

The effect of a reduction in aircraft réplacement is to

increase, perhaps significantly, the benefits from the

abatement programg relative to the revised baseline program.
If more narrow-body jets are in use in each year, the
incremental reduction in nolse levels achievable by the
abatement program will be greater and will extend over a

21



TABLE 9,3 Total Discounted Costs and Benefits of Jet Alreraft Noise
Abatemenl, 1977-2001, at $175 Per NEF [n 1975 (Millions of 1975 Dolltars)’

Benefits
Abatement tass Benefits
rogem Casls Benelits Casts Casts

At o 4% Real Discousnt Rate Dntil the ¥ oar 2001

Boseline (Ne-Change) ~ $1,708.5 - -
Progrom A $ N6 hY/ I X3 § 2930 4,78
Program b 7264 6415 (82.9) 0.8%
Prognm C 2,769.5 1,696.5 (1,073.00 G461
Atan 8% Real Discount Rate Until the Year 2001
Buseline (No-Change) - $1,097.1 - -
Program A s 703 2375 § 16872 3,38
Progrm B 602.9 A67.6 (135.3) 0,78
Program C 2,068,% 1,161.7 {907.2) 0.56

'Dlscnumed marglnal benefits are $175 per NETF per household in 1975 bassd on on
uverage $25,000 property value and a nolse discount of 0.7 percent per NEV per property.

SOUNRCE: Bnsed on Nelson (1976)

TABLE9.4 Total Discounted Costs and Bencfits of Jet Aircraft Noise
Abatement, 1977-2001, at $250 Per NEF in 1975 (Millions of 1975 Dollars)'

ftencfits

Atratement less Ronefits
Ptogram Costs Henefits Costs Coss

At 4% Real Dlscount Rate Until the Year 2001
Baseline (No-Change) - $2,440.6 - -
Progiram A | S X 530,0 $452.4 6.43
Progrum D 7254 919.2 192.8 1.27
Progrum C 2,769,5 24235 (346.0 0.88

Atun 8% Real Discount Rate Untll the Year 2001
Iaseline (No-Change) - 51,5612 - -
Program A 5 703 3396 269.1 4,83
Program [t 602.9 6680 65.1 1.1
Program C 2,068,9 1,65%.5 {409.4) {LA0

! piacaunted arginal bonefits are $250 per NEF per household In 1975 based on an
uverage 325,000 property value und a noise discount of 1.0 percent per NEF por properiy,

SQURCE: Mased on Nelson (1976)
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- percent, the present values of costs and benefits were

lenger period of time. At the same time, direct and
indirect operating costs will increase as a result of
physical obsolescence. These cost increases, however, will
noet result in any further reductions in noise levels and,
indeed, one would expect the acoustical efficiency of the
abatement programs to decrease somewhat over time, so that
the outlays required for a given reduction in noise will
increase. Consequently, it is not legitimate to conduct a
Bensitivity analysis in this case by just varying the
benefit estimates while leaving the cost estimates
unchanged.

We can examine the sensitivity of the earlier analysis
to such changes in fleet mix, accompanied, for the sake of
illustration, by the assumption that the number of aircraft
to which abatement programs apply is simultaneously reduced.
For this calculation several assumptions are made:

1« Program B affects 6 million people or about 2
million households over the peried 1976-2001.

2. The reductions in the nolse exposure forecast (4
NEF) are based on the most recent FAA data and are shown in
Table 9,5 for program B. The assumed incremental reductions
in NEF values for program B are shown in Table 9.5, using
the most recent FAA data.

3. The marginal capitalized benefit of a unit reduction !
in NEF is $175 per household in 71975 dollars. Annual
benefits per household increase at 3 percent per year from
1975 to 1987 and 2 percent per year from 1988 to 2001.

4. Direct and indirect operating costs {in constant
1975 dollars) increase after 1990 as a result of the
continued operation of the fleet and cost increases due to
physical obsolescence. These increases cccur despite the
more modest pragram contemplated here: it is assumed that
12;71gets will be encompassed by the program between 1979
an 86.

The net effect of these assumptions is to reduce both
the benefits and costs of the abatement programs, although
it should be pointed out the assumptions must be offered
with somewhat stronger reservations than those applicable to
rables 9,3 and 9.4.

tising alternative real discount rates of 4 and 8

determined and shown in Table 9.6. This jillustrates the
basic point to be derived from this analysis: a more modest
abatement program and a slowdown in the rate of attrition of
existing aircraf+ will change both the incremental benefits
and costs of such a program. As a result, this parameter
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TABLE 9.5 Assumed Incremental Reductions in the Noise Expasure
Forcecast (A NEF) under Program B 1977-1995, Under Slower Retirement
of Existing Alrcraft

A NEF
1917 1980 1985 1990 1995
Abitement Program B 0.0 -0.2 =09 -0.8 =0.1

SOURCE: FAA (1976:1:33).

TADLE 9.6 Example of Discounted Costs and Benefits Under Slower Re.

tirement of Existing Alrcraft, 19772001 (Millions of 1975 Dollars)!

Bencfils
Abatement less ficnofits
Program Cosls Benefits Costs Costs

At 4% Real Discount Rate Until the Year 2001

Daseline - $ 149 - -
Program B §609.1 $319.9 $(28%.2) 053
At an 8% Reul Discount Rate Untii the Year 2001
Baseline - $ 378 - -
Program B 34923 2216 $(270.1) 045

! Dhcounted marginal benefity are $175 per NEF per housohald [n 1975 based on an
average $25,000 property and u noise discount of 0.7 percent per NEF per proporty.

SOURCE: Based on Nelson (1976)
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{rate of attrition) turns out to ke less crucial to the
ranking of projects than the noise discount or interest
rate. Table 9.5 shows that the calculated benefits of
programs B and C still do not exceed the calculated costs
despite the assumed continuvation of slowdown in retirements.
Indeed, this would be the case even at the higher mrarginal
benefit of $250 per NEF per household.

BENEFIT-COST ANALYSES OF
TRUCK NOISE ABATEMENT

This section examines two studies of the bhenefits and
costs of the abatement of noise from medium and heavy
trucks. (For analyses of other selected projects, the
reader is referred to Merewitz [1975], Vaughan and Huckins
£1975], and the Illinois Institute for Environmental Quality
[1976] and the DOT 1975 projections?.) Before examining the
study by Nelson (1975) and an extension of a study by the
Council on Wage and Price Stability (1975¢, 1975d) two
preliminary issues are discussed briefly.

An analysis of the benefits and costs of truck noise
abatement involves greater uncertainty than a similar
analysis of aircraft noise. In part, this is a result of
the limited information available onh the benefits of truck
noise abatement, but it also reflects the great variety of
trucking equipment and the complexity of the urbans/suburban
noise milieu. It is not clear, for example, that a
reduction in truck noise will result in a corresponding
reduction in annoyance, especially if other major sources of
noise in residential areas are left unchanged. For this
reascn, the benefit analysis employs a wide range of
possible wvalues for marginal abatement benefits.

Unlike the case of alrcraftrairport noise, it is not
entirely clear that the benefits of abating urban/suburban
truck noise can be analyzed by considering only those
rroperties immediately affected--the property values near
major highways and streets. Because sSo many areag are
affected subgtantially, significant changes in
urban/suburban truck noise levels would undoubtedly produce
general changes in residential property values. The
analyses that follow ignore these marketwide changes in
property value as well as other analogous complications.

As a consequence of these two factors, the benefit-cost

. @stimates in this section ‘are subject to fairly large and

undetermined probable errors, although this does not mean
that tentative project ranking cannot bhe derived from the
studies, The uncertainty in the calculation does, however,
imply that any project ranking is subject to less confidence
than might be the case for aircraft noise abatement. The
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benefit-cost calculations that follow are provided to
indicate the current state-of-the-art and certainly do not
constitute the last word on this subject.

Illustrative Analysis I

The first example of a benefit-cost analysis of medium
and heavy truck noise is provided by Nelson (1975). This
study used population and noise level projections from a
preliminary report by EPA (1974a) to calculate truck noise
abatement benefits from residential property values. Cost
egtimates were also obtained from the EPA report.

EPA has identified medium and heavy trucks with a gross
vehicle weight rating (GVWR) in excess of 10,000 pounds as a

major source of noise (see 39 Federal Register 38338 1974).
Four alternatives, including three noise abatement programs

for these vehicles, were considered in this benefit-cost
analysis. :

Pagselipe. The baseline assumes use of current operating
rules, The Interstate Motor Carrier Noise Emission
Standards (U.S. EPA 1974k) requires that all motor vehicles
above 10,000 pounds GVWR operated by motor carriers engaged
in interstate commerce meet the following standards as of

QOctobker 1975:

a. No more than 86 dR(A) at S50 feet in speed zones at
or under 35 mph under all conditions, and

b. No more than %0 dB(A) at 50 feet in speed zones over
35 mph under all conditions.

dbatement Proaram_l- This program requires new trucks
of over 10,000 pounds GVWR not to exceed the following noise
levels after Octoker of the year indicated:

a. 1976: 83 dB(A)

bs 1980: B0 AB(A)

¢. 1982: 75 dB({A)

Abatepent Program 2. This program has the same noise
levels as the previcus one, but with different effective
. dates:
2. 1976: 83 dB({Aa)

k. 1977: 80 dB(A)
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c. 1980: 75 dB(a)

hbatement Program_3. This program sets separate
standards for gas—-engine and diesel-engine powered trucks
with the following effective dates:

Gas Diesel
. 1976: 80 dB(A) 83 dB(A)
b. 1977: 80 dB(A) 83 dB(A)
c.  1980: 75 dB(A) 83 dB(a)
d. 19803 75 dB(A) 80 dB{A)
e. 1982: 75 dB(A) 75 dB(A)

) Incremental cost estimates for each noise level were
obtained from the EPA report (1974a:7-29) for each noise
level standard--83, 80, and 75 dB{A). The cost totals
include depreciation, interest, and operating and
maintenance expenses for the first full year during which
the limits on noise levels become effective. Total costs

were assumed to increase at 5 percent per year for 1976-1985

(Nelson 1975:10-15), reflecting the growth of new truck
sales, ‘Thereafter, the estimate of the incremental annual
costs ascribable to the 75 dB(A) standard was fixed at $185
million per year.

Eenefits from the abatement of truck nolse were
calculated in a manner analogous to the procedures used for
aircraft noise benefits. For 1976-1992, the EPA report
(1974a:6-20-21) indicated the reduction in the Day-Night
Noise Levels (Ldp) in dB(A) (relative to 1974) and the
equivalent number of people exposed to Ldn 55+ for each
abatement program. The analysis assumes that a 1-dB(3)
reduction in noilse levels wouléd result in a marginal
capitalized benefit of $64 per household. Total benefits
were assumed to grow at 5 percent per year for 1977-1983,
but after 1983 benefits were extrapolated linearly, so that
maximum ¢total benefits were assumed to be attained in 1992.

Using these procedures, annual coats and benefits were
calculated for 1977-2000 and then discounted to 1976 using
real discount rates of 5 and 10 pexrcent. (These rates
correspond to market interest rates of approximately 9 and
14 percent, respectively.) Tables 9.7 and 9.8 show the
basic results where the low-benefit estimate is based on a
gradual decrease in the relevant population as some
individuals are no longer exposed to Ldn 55+. The high-
benefit estimate is hased on an equivalent residential
population in 1974 of 37.3 million (U.S. EPA 19742:16-20).
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TABLE 9.7 Total Discounted Costs and Benefits of Truck Noise Abatement,
1976.2000, at $64 per dB(A) in 1975 (Billions of Dollars)!

High
Henefits High
Abatement Migh* Low less Benefits
Program Costs enefits® Benefits? Costs Costs
At a 5% Rerl Discount Rate Uniil the Year 2000
Hasellne - $1.60 £1.30 - -
Program 1 $1.80 190 0.90 $0.10 1.06
Program 2 .10 2.10 1.00 {0,00) 1.00
Program 3 1.80 1.90 0,90 0.10 1.06
Alu 10% Rea) Discount Rate Until the Year 2000
Buseline - $1.00 $0.80 - -
Program 1 $L.00 0,90 0.50 (s0.10) 0.90
Progeam 2 1,20 .10 0.50 (0.10) 0.92
I'rogram 3 1.00 0.90 0.50 (0,10} 0.90

;Dlscnunled martginal henefits are $64 per JI{A) per howsehold, |
The runge of henefit estimates refects alternative nssumplions ahout the 101al egquiva-
lent populution that is expased to high levels of environmental noise, Lo, Ly, > 5§

dugA).

SOURCE: Bused on Nelson (19275)
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TABLE 2.8 Total Discounted Costs and Benefits of Trick Nalse Abntement,
1976:2000, at $100 per dB(A) in 1974 (Billions of 1975 Dellars)!

lilgh

Renefits Itigh
Abatement High Low minua Benefits
Program Costy Benefils® Benefits® Costy Costs

At g 5% Real Discount Rate Until the Year 2000

Bascting - $2.50 $2.03 - -

Program 1 51,80 2.97 1.41 5117 L65
Progmm 2 2,10 3.28 1.56 1.18 1.56
Program 3 1.80 2.9 141 117 1.65

At 0 10% Real Discount Rate Untll the Year 2000

Bascline - 5156 $1,25 - -

Progtam 1 $1.00 141 078 3041 141
Program 2 1.20 1,72 0,78 0.52 143
Progrum 3 1.00 141 0.78 041 141

! Discounted miarginul benefits are $100 por dB(A) In 1 974 based on an overage 325,000
property and o soive discount of 0.4 percont per dI(A) per proporty.

2The range of bonefit estimates reflecis pliernative assumptions nhout the total equiva.
lent populutien that is exposed to high levels of environmentul nolse, Lo, Ly, > 55,

SOURCE: Dused on Nelson {1975)
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Tables 9.7 and 9.8 show that Programs 1 and 2 are the top-
ranked projects using a S-percent real rate of interest.
owever, any ranking will be sensitive o the population
affected by truck noise abatement since the low-benefit
estimate always yields a negative net present value.

The sensitivity of the analysis may again be examined
for changes in the estimated marginal benefits of noise
abatement. The analysis in Chapter 7 suggests a noise
discount for traffic noise that varies between 0.2 and 0.6
percent per dB(A) for an average residential property. In
1975, the average residential property in the United States
had a value of about $25,000. This implies that marginal
capitalized damages from traffic noise range from about %50
to about $150 per dB(A), with a mean of about $100 per
dB{d). Thus, Table 9.7 is based on a value near the lower

limit of this range.

Table 9.8 shows the kenefit-cost estimates when marginal
capitalized benefits are assumed to be $100 per dB{A) per
hougeheld. This table shows that higher benefit values will
affect the ranking of projects, so that Program 2 then
receives the highest ranking according to the criterion of
maximrum net present value. Program 2 uses an earlier time
schedule, imposing the 75 dB(A) standard in October 1980
rather than Octoher 1982. This advanced time schedule is
reflected in the present values of both ¢osts and henefits.
The greater the residential damages due to noise, the more
there is to be lost by postponement of the 75 dB(A) standard
until 1982,

Illustrative Analysis II

The analysis in this section parallels that contained in
two reports prepared by Robert L. Greene for the Council on
Wage and Price Stability (1975¢c, 19754). These reports
provide explicit and more up-to~date information on truck
noise abatement costs. In addition, Greene estimated
indirect abatement benefits arising from truck fuel savings
ascribable to the use of a demand-actuated fan clutch,
reduced back pressure in the exhaust system, less
restrictive air intakes, and lower horsepower ratings. Most
of the fuel savings are due to the fan clutch.

Greene examined the variation in benefits and costs as
the severjity of noise level standards is varied. Total
. benefits can, of course, be expected to increase as noise
levels are reduced, but beyond some point the rate of
increase in total benefits from additional quiet can be
expected to decline, Total costs of increased abatement, on
the other hand, can be expected to increase continually
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gince it becomes more and more difficult o achieve an
additional increment of quiet with current technology.

This incremental information permits an analysis beyond
the usual cost~benefit results that, in effect, grade any
propoged project on a pass-fail basis. Instead, with
incremental data, one can determine the degree of abatement
that yields maximal net social benefits. This analysis,
based on the most recent data to be found in the EPA report,
Backgzound Dogument for Medium apd_Heavy Truck Nolse

Enispion Requlations (U.S. EPA 1976), examines four
alternative abatement projects.

ect 1. Under this project, new trucks over 10,000
pounds GVWR would be required not to exceed 83 dB(A) in
1978, with no further reductions required after that date.

Brojeet 2. This project requires a standard of 83 dB(A)
in 1978, 80 dB(A) in 1982, and no further reductions
thereafter. '

Froiect 3. This project requires a standard of 83 dB({A)
in 1978, 78 dB(A) in 1984, and no further reductions
thereafter.

Eroject 4. This project requires a standard of 83 dB(A)
in 1978, 80 dB(A) in 1982, and 75 dB(A} in 1984 and
thereafter. Thig project is essentlally the same as Program
1 in Tables 9.7 and 9.8 ("Illustrative Analysis I," above)
except that the time schedule is retarded by about 15
months.

The EPA data can be used to examine the incremental or
marginal costs and benefits of an increasingly severe noise
emission standard. This important issue is largely ignored
in Tables 9.7 and 9.8, where only the marginal costs and
benefits of an advance in the abatement time schedule are
considered.

The benefits congidered in this analyeis include changes
in residential property values that result from reduced
noise levels and fuel savings that will result from
abatement egquipment or hardware. Property value benefits
reflect: (a) a marginal capitalized damage cost of $50-$150
per dB(A) per household, based on an average $25,000
property value and a noise discount of 0.2-0.6 percent per
db(A); (b) a growth rate for real benefits of 3 percent per
vear for 1975-1987 and 2 percent per year for 1988-2000; and
(c) equivalent populaticns of 31.4 million in urban areas
and 2.6 million in suburban areas for 1978 and beyond.
Annual fuel savings per truck are based on EPA data (1976:6-
23) and assume average fuel prices per gallon of $0.60 for
gasgoline and $0.45 for diesel fuel in 1975. Total indirect
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benefits were determined from projected data on new truck
sales and annual mileages, accumulated over four classes of

trucks.

Costs include the capital costs incurred in eguipping
the quieter trucks and the increased maintenance and
operating costs of the additional eguipment. Total capital
costs are based on a so~called@ worst case and on average
values for four classes of trucks (U.5. EBPA 1976:6-3, 6-7}
adqjusted to 1975 dollars, and projected data on new truck
sales adjusted for higher prices. Maintenance and operating
expenses are obtained directly from Appendix E of the EPA

report.

Discounted costs and benefits are summarized in Tables
9.9 and 9.10, respectively. Various net=-benefit estimates
were then calculated and these estimates are shown in Table
9.11. The top-ranked project in all cases is Project 1,
which imposes an 81 dB(A) standard in 1978. Note that net
benefits fall when the 80, 78, or 75 dB(A) standards are
imposed. This suggests that marginal costs exceed marginal
benefits for these projects, although in almost all cases
+he benefit-cost ratio would exceed 1. For example, Table
9.9 shows that the 80 dB(A)} standard has a marginal cost of
£3.3 billion ($7.0 billion minus $3.7 billion) when the low
egtimate of total costs is employed, while Table 9.10 shows
a marginal benefit of only $1.5 billion ($17.3 billion minus
$15.8 billion) of 1975 dellars. Furthermore, these results
hold over the range of property value effects considered,
$50-$150 per dB{A) per household. <Thus, unlike the analysis
for aircraft noise abatement, the results here are not
particulariy sensitive to measures of intangible, direct
benefits based on the property value method. The increase
in property values is, by itself, insufficient to offset the
increase in costs arising from the more stringent standards,
given the small increase in fuel savings at standards below

83 dAB(A). .

Manufacturers, however, have indicated that it may be
posgible +o meet the 83 dB(A) standard without the
installation of a fan clutch, depending on testing
procedures and the timetable for noise reductions. In this
gvent, fuel savings at 83 dB (A} might be minimal and a more
gtringent noise standard would be regquired to attain the
significant indirect benpefits associated with this hardware.
It is possible that most of the fuel savings benefits would
he lost if the 80 dB(A) standard were not imposed.
Additional analysis will have to be conducted before this
important issue can be resolved.
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TABLE 9.9 Total Discounted Casts of Truck Noise Abatement, 19772000

(Rillions of 1975 Dellare)

Cupital Costs - Totals
Abalement ()] (&3] Op, & Mnt, €] (5)
Program Low! lllgh2 Costs® Low High
At 4% Real Discount Rute Untll the Year 2000
Bascline - - - - -
1-83dDA $2.2 $24 51.5 $ 37 $ 39
2. 83/80 3.8 4.4 3.2 1.0 7.6
3.83/78 5.2 5,7 5.4 10.6 1.1
4. 83/80/75 8.3 8.8 B4 16,7 17.2
At an 8% Real Discount Rate Untll the Yepr 2000
Raseline - - - - -
| -83dBA 514 515 50,9 $2.3 $ 24
2. 8380 14 18 1,9 4.3 4.7
3.83/718 32 35 1.0 6.2 6.5
4« BI/ROJ75 5.0 53 4.7 9.7 10.0

U tased an wnlt cost duity in U8, EPA (1976:6.14),
Bused on uoit cost data In U.S, EPA (1976:6-3).
Derived from Appendix E of U5, EPA {1976},

TABLE 9,10 Total Discounted Direct and Indirect Benelits of Truck Nofse

Abatement, 1977-2000 (Billions of 1975 Dollars)

© Consumer Benellts Totuls
Abatement Op. & Mnt, (7) &) (V)] (10}
Program Savings’ Low? High? Low High
At @ 4% Rea) Discount Rate Until the Year 2000
Basclino - $0.8 $2.5 508 325
1-83d0A 515.0 121 2.5 15.8 1.5
2- 8380 16,0 1.3 19 17.3 199
3. 8318 16,4 14 4.1 17.8 20.5
4-83/80/75 164 1.6 49 180 2.3
At an 8% Real Discount Rate Until the Year 2000
Buascline - $0.5 517 $ 05 5 L7
1-B3dbA 597 0.5 1.5 10,2 1.2
2. 83/680 9.8 08 23 10.6 12,1
3-B3/78 ) 10.0 0.8 24 10.8 124
4 - 83/80/75 0.0 1.0 2, 11.0 129

! Derived from Appendix E of U5, EPA (1976},
Marginal capltulized noise damuges sre $50 per dBA) per lousehold in 1975,
Marginal cupitatized nolse damages are $ 150 per dB(A) por household in (975,
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TABLE 9,11 Net Benefits of Truck Nolse Abatement, 1977.2000 (Billions

of 1975 Dollurs)

Net Benefit Equuls:'

Abatement

Program (6)-(4) (94 {1014} {10)-(5)
At 4% Real Discount Rote Until the Year 2000

Baseline - 3 0.8 § 25 § 325

1-83dBA $11.3 12.1 138 13.6

2. 83/80 9.0 10.3 129 12.3

3-83/78 5.8 7.2 2.9 9.4

4 - 83/80/75 0.3 1.3 4.6 4.1
At an 8% Real Discount Rate Until the Year 2000

Baseline - 505 517 517

1-83dBA $74 19 a9 8.4

- 8380 3.5 6.3 1.8 74

3.83/718 1.8 4.6 6.2 59

4 - BYRD/7S 0,3 1.3 32 39

YCast andd benvfit totuls obtalned from Tables 9,9 and o010, respectlvely.
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OTHZK BENEFIT-COST ANALYSES

The results of the preceding illustrative henefit-cost
analyses are nct intended to constitute definitive guides to
policy. The steps of cost-benefit analysis are not a cut~
and-dried matter over which there is universal agreement;
much depends on the judgment of the analyst. There is a
scant, but growing, literature of benefit-cost analyses of
transportation noise abatement; nearly all of it deals with
aircraft nolse, Three studies that examine the issues
covered here are those by the Council on Wage and Price
Stability (CowPs) (1975a), sSafeer (1975), and Federal
Aviation Administration (1976). We offer some ccmmwents oh
the relation of the results of those studies to those
reported by Nelson (1975).

The COWPS study compared the benefits and costs of a
SAM8D/3D retrofitting program that involves the installation
of sound absorption materials (SAM) in the engine nacelles
of most existing commercial jets using Pratt and Whitney
JT8D and JTID engines. The benefits were calculated on the
assumption that a two-segment (60/39) landing procedure
{TSL) had already been instituted for all commercial
alreraf+, thereby reducing noise exposure, particularly
outgide the NEF-40 contour. The report states:

By extrapolating from the EPA data, we were able to
determine that if nothing is done except to
irplement the proposed two-segment landing
approach, approximately 5.8 million people will be
living within the 30 NEF or higher noise contours
by 1978. Retrofitting the entire non-Part 36 fleet
by 1978 would result in a 2 to 3 NEF dB reduction
in noise exposure for these people as compared to
the exposure they would otherwise experienca, .
Assuming an average of three persons per household,
an average 1973 property value per household of
$21,300, and using the consensus estimate of 0.5
percent property value leoss per NEF dB, the
marginal henefit of retrofit would be a maximum of
$617.6 ~ $832.471 million. Since EPA estimates the
cost in 1973 deollars of retrofitting with quiet
nacelles to he $800 million, the henefit-gost ratio

Several questioens can be raised., The noise depreciation
figure used in the COWPES study is $105 per NEF, which, in
light of the research reviewed in Chapter 7, falls well
toward the lower range of the available noise damage
estimates. Had an intermediate figure of $140 per NEF been
used instezd, i.e., a 0.7 percent discount, the retrofitting
program would have passed the benefit-cost test used in the
COWPS study. (It would have yielded a benefit figure of
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$821.4 million, as compared with the $800 miilion estimated
cost.) Nelson's calculation used the higher $140 figure and
aggumed retrofitting of the fleet would ke completed by 1978
{as does the COWPS study); in addition, he examined the
option of retrofitting without the adoption of TSL. One
would then naturally expect Nelson's agseasment of benefits
to exceed those of the COWPS. Yet they are smaller; they
aggg?t o $567.5 million while the COWPS figure is $617.6

m Olla

The difference in the results of the calculation lies in
the estimated size of the populatiocn exposed to noise levels
equal to NEF 30+4. WNelson used 5.12 million as the estimate
of the number expoged in 1975, whereas the COWPS used the
estimate of 6.2 million for 1972 (safeer 1975:1). It is
disturbing that three-years difference in the program
evaluation date causes very subatantial differences in the
evaluation of benefita, The cost figures differ by much
lesg; they total $£800 million in the COWPS study, whose
evaluation point is 1972, and $611 million in the Nelson
study, with its 1975 evaluation point. The major realm of
contention is the benefit side. It seems clear that the
data as well as the admisaible class of hypotheses regarding
the shape and magnitude of the benefits stream are
uncertain.

Much hinges on the cost effectiveness of a two~stage
landing precedure in reducing noise. 1In virtually every
cost=effectiveness study, TSL is judged the first option
that ought to be adopted. (Sce Safeer 1975, and Mushkin and
Sorrentine 1976.)

Put two-segment landinge have, in fact, been ruled out
of consideration by the FAA for reasons of safety. The same
issues of cost effectiveness, however, apply to alternative
operational techniques for abating aircraft noise, such as
reduced flap/reduced thrust aprroaches or local flow
control,

This obsgervation also raises serious guestions about the
acceptabllity of the availahble evaluations of the SAM
retrofitting option, which, as already noted, has always
been assumed to be undertaken after the adoption of TSL
procedures, Clearly, such an assumption attributes lower
benefits o a SAM retrofitting program than it would yield
if it were adopted alone.

CONCLUSION
The reader hoping to find here a clear statement about

the desirablility of any particular noise abatement program
will be disappointed by this report. Generally, the
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calculations are too clese to permit an unqualified
judgment, since comparatively minor changes in assumptions
or estimates can make the difference hetween passing and
failing the benefit~cost test. That conclusion in itself is
important for it must undermine the extreme positions that
have been taken on this issue.

Although benefit-cost analysis does not yield an
unequivocal result for every program, the procedure can
yield more conclusive evaluations of some noise abatement
options. TFor example, some programs seem +o pass the
benefit-cost tests unequivocally. A program of modified
operational procedures for aircraft arrivals and landings,
such as local flow control, is one. Local flow control
refers to procedures by which an airplane starts its landing
at a considerable distance from the airport--as much as 100
‘miles away. The airplane begins a long, slow continucus
descent and lands under low power and reduced flap settings
rather than approaching the airport under normal speed,
cireling, and then landing under higher thrust and more
extensive wing flap use. The costs of this program are
minimal, and there are several benefits., The ohvious ones
are a reduction in noise, a reduction in exhaust emissions,
and a saving in fuel. Indirectly, there are savings in
time, and the reduction in air traffic and congestion allow
take-off procedures to proceed more smoothly and also save
fuel, time, and emissions. In fact, under most sets of
agssumptions, the costs of the program are negative.

It is important to reemphasize the Committee's view that
the result of a cost-benefit analysis is but one piece of
evidence to be considered in arriving at a policy decision.
Even where imperfections of data or of method do not permit
a definitive cost-benefit calculation, policy decisions do
have to be made. Failure to determine a policy is itself a
decision, albeit one that is in many cases difficult to
justify. We believe that wherever feasible, a cost-benefit
calculation should be carried out because it can contribute
to the rationality of the decision process., But its results
should never be used as a mechanical decision rule, hoth
bacause of the imperfections of the calculations and because
they do not encompass all of the relevant considerations.
But the decision maker will still have to confront the
issuves, and they will have to formulate programs on the
basis of evaluations of +the nonquantifiakle benefits and the
other pertinent considerations that we have emphasized in
earlier chapters.

Finally, we must note that we conpsider it unfortunate
that the debate over aircraft noise reduction has centered
on a narrosw class of technological options, such as those
examined in our illustrative calculations, when it is clear
+that there is an extensive set of alternative programs that
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can provide substantial noise abatement, perhaps more
effectively and more efficiently than those usually
considered. Among the alternative methods available to
reduce alrcraft noise to an amouni eguivalent Lo the FAR-36
are noise emission charges; noise quotas that may ke set at
each airport, for each carrier's fleet, or for the entire
civil aircraft fleet; a surcharge on B-707/DC~8 flight
tickets; or a court ruling that makes airport authorities
liable for an average one-time compensation of $150 per NEF
for each residence exposed to NEF 30+ by the year 1978 or

1980.4

Until recently, airlines and airport authorities have
operated under conditions that offered them the environs of
airports as free dumping grounds for the disposal of noise,
and they have responded to this condition with vigor and
ragourcefulness. But noise disposal is not a free good=-for
noise does produce substantial harm. 0Of course, nolse
abatement is also a costly process, and that is why we
cannot afford a noise free environment. Yet society can il
afford to permit noise to grow unchecked or, at least in
some cases, aven to continue at its present levels.
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NOTES

One may ask, however, whether it is really nccessary for
the state to intervene and require noise emitters to
abate noise or to pay for their emissions. If there
were only a few noise makers and a few sufferers, one
might expect that they would be able to come to a
voluntary agreement or contract about the appropriate
amount of noise to be generated and the payments to be
made for such amelloration of the environment. (This is
the essence of the Coase Theorem; see Coase 1%60.)
Unfortunately, however, voluntary arrangements of this
kind may not be possible in the abatement of noise.
There are a very large number of sufferers--and in some
cases ({automobiles) a large number of emitters--and it
is virtually impossible to bring these large numbers of
recple together in a voluntary agreement. The state
does have a role to play.

This reasoning may break down if there is widespread
unemployment, so that every lost job represents a major
loss to society as well as to the person directly
affected. But a particular abatement project may not ke
the best way of using the unemployed. Unless their uge
in other projects is considered, the analysis may be
geriously deficient.

U.S. Department of Transportation, Office of Noise
Abatement (1975) comparative Benefits and Costs
Projected for Proposed New Medium— and Heavy-Duty Truck
Noise Emission Standards. Washington, D.C.: U.S.
Deprtment of Transportation. (Unpublished)

It should be noted that if such penalties are announced
well before the date at which they will become
effective, it will give time for airport authorities and
airlines +o undertake the appropriate noise reduction
measures, whereas if the penalty is instituted without
notice, it will merely constitute a once-and-for-all-
time transfer from airlines and airport authorities to
homeowners. Such a transfer provides no incentive for
noise reduction and is also inequitable since many
current homeowners whose properties lie within an NEF-30
contour have already been compensated for the noise
damage  they suffer through the discount in the value of
their property, when they purchased their residence,
compared to property in quieter areas.
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