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This document was prepared and published by the Memphis Urban Area Metropolitan Planning 
Organization (MPO) and is prepared in cooperation with and financial assistance from the following 
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the Tennessee Department of Transportation (TDOT), the Mississippi Department of Transportation 
(MDOT), as well as the City of Memphis, Shelby County, Tennessee and DeSoto County, Mississippi. 
This financial assistance notwithstanding, the contents of this document do not necessarily reflect the 
official view or policies of the funding agencies. 
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discriminate on the basis of age, race, color, national origin or disability in its hiring or employment 
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1 Introduction 

Figure 1-1: Memphis Urban Area MPO Planning Area 

 

 Foreword 1.1

The Memphis Urban Area Metropolitan Planning Organization (Memphis MPO) was created in 1977, and is 

responsible for the development of transportation policy, planning, and programming for all of Shelby County, 

Tennessee and DeSoto County, Mississippi as well as portions of Fayette County, Tennessee and Marshall 

County, Mississippi. The Memphis MPO is heavily involved in multi-modal planning for the entire region to 

improve the efficiency, safety, and livability of the roadway and transit networks, bicycle and pedestrian 
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facilities, and freight infrastructure. Some of the major plans that the Memphis MPO publishes are the Unified 

Planning Work Program (UPWP), the Transportation Improvement Plan (TIP), and the Regional Transportation 

Plan (RTP).  

 

The Memphis MPO is committed to reducing congestion by undertaking a Congestion Management Process 

(CMP). The concept of Congestion Management Systems was introduced in the Intermodal Surface 

Transportation Efficiency Act of 1991 (ISTEA) and was the basis for Congestion Management Plans used today.  

The Intermodal Surface Transportation Efficiency Act of 1991 (ISTEA) also designated urban areas with 

populations of 200,ллл ǇŜƻǇƭŜ ƻǊ ƳƻǊŜ ŀǎ ¢ǊŀƴǎǇƻǊǘŀǘƛƻƴ aŀƴŀƎŜƳŜƴǘ !ǊŜŀǎ ό¢a!Ωǎ) and required them to 

develop a CMP. The requirement for a CMP continued with the passing of Transportation Equity Act for the 21st 

Century (TEA-21), the Safe, Accountable, Flexible, Efficient Transportation Equity Act: A Legacy for Users 

(SAFETEA-LU) and the Moving Ahead for Progress in the 21st Century Act (MAP-21). MAP-21 places an increased 

emphasis on incorporating performance measures and performance targets to help track and evaluate 

congestion metrics. 

 

¢ƘŜ /at ƛǎ ŀƴ ƛƳǇƻǊǘŀƴǘ ŎƻƳǇƻƴŜƴǘ ƻŦ ǘƘŜ aŜƳǇƘƛǎ athΩǎ ǘǊŀƴǎǇƻǊǘŀǘƛƻƴ ǇƭŀƴƴƛƴƎ ǇǊƻŎŜǎǎΦ  ¢ƘŜ /at 

describes processes used to identify existing and future congestion and provides strategies to mitigate 

congestion and improve mobility throughout the region.  The CMP identifies strategies that manage demand, 

reduce single occupant vehicle (SOV) travel, and improve transportation system management and operations. 

The processes described in the CMP are used in the development of the RTP to identify and evaluate projects 

and programs.  Projects and programs identified through the congestion management process and other 

mechanisms identified in the RTP are then prioritized.  Congestion and Mobility/Accessibility are two main 

categories evaluated during the prioritization and project selection process for the RTP.  Among others, the 

criteria used to rank and score projects include travel time delay, multimodal improvements, and access to 

community resources.  The RTP is a financially constrained transportation plan.  Projects that rank high in the 

prioritization process and can be funded within the horizon year of the RTP are included as plan projects.  

Information about the project evaluation, prioritization, and selection process can be found in the RTP 

documentation.  Consideration of the results of the congestion management process in the RTP is consistent 

with the federal requirement provided in Title 23 of the Code of Federal Regulations (23 CFR 450.322(f)(4)). 

 

While the RTP is a long range transportation plan, there are short and mid-term projects identified as well.  

Projects that are to be carried out within four years are a part of the TIP.  The TIP is a subset of, and must be 

consistent with the RTP.  The project ranking criteria for the TIP also takes into account the predicted 

improvements in the congestion levels when scoring projects.  The prioritization process for the TIP accounts for 

projects that use Congestion Management Strategies.  

 

The Goals and Objectives of the Livability 2040 Regional Transportation Plan provide the framework for the 

goals and objectives for the CMP. ¢ƘŜ aŜƳǇƘƛǎ athΩǎ ƭŀƴŘ ǳǎŜ ƳƻŘŜƭ and travel demand models are inputs to 

the Congestion Management Process and the Regional Transportation Plan. A household travel survey was 

conducted in the spring of 2014 to update the regional travel demand model. These models help identify future 

areas of congestion and the potential effectiveness of strategies aimed at reducing congestion. The role of the 

CMP in the development of the RTP is shown below in Figure 1-2.  
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Figure 1-2: Memphis MPO Regional Transportation Plan (RTP) Process Model 
 

 
 Federal Legislation 1.2

The Federal Highway Administration (FHWA) under MAP-21 requires that metropolitan planning agencies 

ƻǾŜǊǎŜŜƛƴƎ ¢a!Ωǎ ŘŜǾŜƭƻǇ ŀƴŘ ƛƳǇƭŜƳŜƴǘ ŀ /at ǘƘŀǘ ƳŜŜǘǎ ǘƘŜ ǊŜǉǳƛǊŜƳŜnts outlined in Title 23 of the Code of 

Federal Regulations (23 CFR 450.320) which reads as follows: 

 

a) The transportation planning process in a TMA shall address congestion management through a process that 

provides for safe and effective integrated management and operation of the multimodal transportation 

system, based on a cooperatively developed and implemented metropolitan-wide strategy, of new and 

existing transportation facilities eligible for funding under title 23 U.S.C. and title 49 U.S.C. Chapter 53 

through the use of travel demand reduction and operational management strategies. 

b) The development of a congestion management process should result in multimodal system performance 

measures and strategies that can be reflected in the metropolitan transportation plan and the TIP. The level 

of system performance deemed acceptable by State and local transportation officials may vary by type of 

transportation facility, geographic location (metropolitan area or subarea), and/or time of day. In addition, 

consideration should be given to strategies that manage demand, reduce single occupant vehicle (SOV) 

travel, and improve transportation system management and operations. Where the addition of general 

purpose lanes is determined to be an appropriate congestion management strategy, explicit consideration 

is to be given to the incorporation of appropriate features into the SOV project to facilitate future demand 

management strategies and operational improvements that will maintain the functional integrity and safety 

of those lanes. 
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c) The congestion management process shall be developed, established, and implemented as part of the 

metropolitan transportation planning process that includes coordination with transportation system 

management and operations activities. The congestion management process shall include: 

(1) Methods to monitor and evaluate the performance of the multimodal transportation system, 

identify the causes of recurring and non-recurring congestion, identify and evaluate alternative 

strategies, provide information supporting the implementation of actions, and evaluate the 

effectiveness of implemented actions; 

(2) Definition of congestion management objectives and appropriate performance measures to assess 

the extent of congestion and support the evaluation of the effectiveness of congestion reduction 

and mobility enhancement strategies for the movement of people and goods. Since levels of 

acceptable system performance may vary among local communities, performance measures should 

be tailored to the specific needs of the area and established cooperatively by the State(s), affected 

MPO(s), and local officials in consultation with the operators of major modes of transportation in 

the coverage area; 

(3) Establishment of a coordinated program for data collection and system performance monitoring to 

define the extent and duration of congestion, to contribute in determining the causes of 

congestion, and evaluate the efficiency and effectiveness of implemented actions. To the extent 

possible, this data collection program should be coordinated with existing data sources (including 

archived operational/Intelligent Transportation Systems (ITS) data) and coordinated with 

operations managers in the metropolitan area; 

(4) Identification and evaluation of the anticipated performance and expected benefits of appropriate 

congestion management strategies that will contribute to the more effective use and improved 

safety of existing and future transportation systems based on the established performance 

measures. The following categories of strategies, or combinations of strategies, are some examples 

of what should be appropriately considered for each area: 

(i) Demand management measures, including growth management and congestion pricing; 

(ii) Traffic operational improvements; 

(iii) Public transportation improvements; 

(iv) ITS technologies as related to the regional ITS architecture; and 

(v) Where necessary, additional system capacity; 

(5) Identification of an implementation schedule, implementation responsibilities, and possible funding 

sources for each strategy (or combination of strategies) proposed for implementation; and 

(6) Implementation of a process for periodic assessment of the effectiveness of implemented 

strategies, in terms of the area's established performance measures. The results of this evaluation 

shall be provided to decision makers and the public to provide guidance on selection of effective 

strategies for future implementation. 

d) In a TMA designated as nonattainment area for ozone or carbon monoxide pursuant to the Clean Air Act, 

Federal funds may not be programmed for any project that will result in a significant increase in the carrying 

capacity for SOVs (i.e., a new general purpose highway on a new location or adding general purpose lanes, 

with the exception of safety improvements or the elimination of bottlenecks), unless the project is 

addressed through a congestion management process meeting the requirements of this section. 
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e) In TMAs designated as nonattainment for ozone or carbon monoxide, the congestion management process 

shall provide an appropriate analysis of reasonable (including multimodal) travel demand reduction and 

operational management strategies for the corridor in which a project that will result in a significant 

increase in capacity for SOVs (as described in paragraph (d) of this section) is proposed to be advanced with 

Federal funds. If the analysis demonstrates that travel demand reduction and operational management 

strategies cannot fully satisfy the need for additional capacity in the corridor and additional SOV capacity is 

warranted, then the congestion management process shall identify all reasonable strategies to manage the 

SOV facility safely and effectively (or to facilitate its management in the future). Other travel demand 

reduction and operational management strategies appropriate for the corridor, but not appropriate for 

incorporation into the SOV facility itself, shall also be identified through the congestion management 

process. All identified reasonable travel demand reduction and operational management strategies shall be 

incorporated into the SOV project or committed to by the State and MPO for implementation. 

f) State laws, rules, or regulations pertaining to congestion management systems or programs may constitute 

the congestion management process, if the FHWA and the FTA find that the State laws, rules, or regulations 

are consistent with, and fulfill the intent of, the purposes of 23 U.S.C. 134 and 49 U.S.C. 5303. 

 

Furthermore, Title 23 of the United States Code ǎǘŀǘŜǎ ǘƘŀǘ ¢a!Ωǎ classified as nonattainment for ozone or 

carbon monoxide pursuant to the Clean Air Act (42 U.S.C. 7401 et seq.), may not be advanced federal funds in 

such area for any highway project that will result in a significant increase in the carrying capacity for single-

occupant vehicles unless the project is addressed through a congestion management process (23 U.S.C. 134 (n) 

(1)). 

 

 Air Quality  1.3

The Clean Air Act requires the Environmental Protection Agency (EPA) to set National Ambient Air Quality 

{ǘŀƴŘŀǊŘǎ όb!!v{ύ ŦƻǊ άŎǊƛǘŜǊƛŀ ǇƻƭƭǳǘŀƴǘǎΣέ ǿƘƛŎƘ ƛƴŎƭǳŘŜ ŎŀǊōƻƴ ƳƻƴƻȄƛŘŜΣ ƻzone, lead, sulfur oxides, nitrogen 

oxides, and particulate matter.  hŦ ǘƘŜǎŜ άŎǊƛǘŜǊƛŀ ǇƻƭƭǳǘŀƴǘǎΣέ ǘǿƻ ƘŀǾŜ ŜȄŎŜŜŘŜŘ ŀŎŎŜǇǘŀōƭŜ ƭŜǾŜƭǎ ǿƛǘƘƛƴ ǘƘŜ 

Memphis MPO boundary, Ozone (O3) and Carbon Monoxide (CO). The non-attainment boundaries are shown 

below. In recognition of the negative externalities imposed by automobiles on air pollution, the Memphis MPO 

evaluates proposed transportation projects to ensure they do not result in an increase in air pollutant emissions, 

especially CO and the precursors for O3
1. The CMP serves as an opportunity to reduce emissions and fulfill the 

obligations necessary to reach attainment.  

                                                           
1
 The precursors for O3 are nitrogen oxides (NOx) and volatile organic compounds (VOC).  
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Ozone (O3) 

The EPA re-designated Memphis, TN-MS-AR as a 2008 8-hour ozone marginal non-attainment area effective July 

20, 2012.  The final ruling was published in the Federal Register (77 FR 30088) on May 21, 2012.  Included in this 

designation were Shelby County, TN; Crittenden County, AR; and the portion of DeSoto County, MS in the 

Memphis MPO boundary (See Figure 1-3). The Memphis MPO is responsible for demonstrating conformance of 

the NAAQS for Shelby County, TN and the portion of DeSoto County, MS in the Memphis MPO boundary. The 

West Memphis MPO is responsible for demonstrating conformity of the NAAQS for Crittenden County. 

 

Carbon Monoxide (CO) 

Shelby County is also considered as a maintenance zone for Carbon Monoxide (CO). In 1978, the EPA designated 

Shelby County, TN, a moderate (less than 12.7 parts per million) non-attainment area for carbon monoxide (CO). 

Due to improvements in ambient air quality, EPA re-designated Shelby County to attainment for the CO 

standard on August 31, 1994 (See Figure 1-4). Since then Shelby County, TN entered into two 10-year 

maintenance periods. After the first 10 year period, Shelby County, TN was re-designated as a maintenance area 

with the second maintenance period scheduled to end in 2017. 

 

 Plan Development 1.4

 CMP Best Practices Review 1.4.1

One of the first tasks of the CMP was to review the best practices of CMPs for other MPOs nationwide. Please 

refer to Appendix A for a summary of the best practices review. This task was completed in order to determine 

best practices performed by other MPOs during the development of a congestion management process. Each 

CMP was studied and summarized with respect to the CMP Process Model (See Figure 1-5). The Process Model is 

ŘƛǎŎǳǎǎŜŘ ƛƴ CI²!Ωǎ /ƻƴƎŜǎǘƛƻƴ aŀƴŀƎŜƳŜƴǘ tǊƻŎŜǎǎΥ ! DǳƛŘŜōƻƻƪΣ ŘŀǘŜŘ !ǇǊƛƭ нлммΦ ¢ƘŜ tǊƻŎŜǎǎ aƻŘŜƭ ǎǘŜǇǎ 

are listed below, with explanations for each step as shown in the FHWA document.   

 

Figure 1-3: Ozone (O3) Non-Attainment Area 

 

 

Figure 1-4: Carbon Monoxide (CO) 
Maintenance Area 
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Figure 1-5: FHWA Congestion Management Process Model 

 
Source: FHWA Congestion Management Process Guidebook 

 Outreach 1.4.2

¢ƘŜ /atΩǎ ŘŜǾŜƭƻǇƳŜƴǘ ǿŀǎ ŘǊƛǾŜƴ ōȅ ǎǘŀƪŜƘƻƭŘŜǊ ǇŀǊǘƛŎƛǇŀǘƛƻƴ ŀƴŘ ǇǳōƭƛŎ ƛƴǇǳǘΦ 5ǳǊƛƴƎ ǘƘŜ ǇǊƻƧŜŎǘΣ ǘƘŜ 

stakeholders worked together to provide guidance and vision for the congestion management process. 

Additionally, the study team used different channels to obtain public input on specific locations of concern 

throughout the region. For ŀ ǎǳƳƳŀǊȅ ƻŦ ǘƘŜ ǇƭŀƴΩǎ ŘŜǾŜƭƻǇƳŜƴǘΣ ǇƭŜŀǎŜ ǎŜŜ !ǇǇŜƴŘƛȄ !Φ  

CMP Steering Committee  

At the start of the project, a Congestion Management Process Steering Committee comprised of federal, state 

and local officials was formed to guide the development of the CMP. Supplemental input was gathered through 

one-on-one meetings with regional partners to ascertain their perspective on congestion and mobility. These 

individual meetings allowed regional stakeholders to provide input into further details concerning congestion 

and safety in their areas within the MPO boundary. Further information concerning the status of congestion 

related projects were gathered. Additionally, a Performance Measure (PM) workshop was held on October 2, 

2014. At the PM workshop, the Steering Committee reviewed PMs used by Tennessee DOT and Mississippi DOT, 

reviewed notable PMs used by other MPOs, and discussed and proposed PMs to be used in the CMP. The 

performance measures used for the CMP are discussed later in the document. Below is the list of agencies who 

participated in the CMP Steering Committee: 

 

 

 

 

http://www.fhwa.dot.gov/planning/congestion_management_process/cmp_guidebook/
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CMP Steering Committee 

¶ Mississippi DOT ¶ Shelby County Health Department 

¶ City of Memphis Engineering Division ¶ Tennessee DOT  

¶ MATA ¶ Memphis Urban Area MPO 

¶ West Memphis MPO ¶ Marshall County Industrial Development Authority 

¶ City of Bartlett ¶ City of Memphis Fire Department 

¶ Fayette County Planning and Development ¶ DeSoto County Planning Department 

¶ Tennessee Highway Patrol ¶ FHWA Tennessee Division 

¶ Shelby County Office of Preparedness ¶ Shelby County 

¶ Town of Collierville  

 

Public Input 

Public input was gathered by using a variety of outreach methods including: 

 

Mobility Summit 

hƴ hŎǘƻōŜǊ ноΣ нлмпΣ ŀ άaƻōƛƭƛǘȅ {ǳƳƳƛǘέ ǿŀǎ ƘŜƭŘ ŀǘ ǘƘŜ {ŀƭǾŀǘƛƻƴ !ǊƳȅ YǊƻŎ /ŜƴǘŜǊ ƛƴ aŜƳǇƘƛǎΣ ¢ŜƴƴŜǎǎŜŜΦ 

The summit was an important component in the development of the CMP, as it allowed the MPO to engage the 

public by giving them the opportunity to elaborate on issues specifically concerning mobility and congestion that 

exist throughout the region. The summit agenda included; giving the public an overview of the CMP and its 

purpose, discussing mobility in the area, engaging the participants by looking at corridors, and identifying the 

next steps to take to improve mobility. 

 

During the summit, participants were asked to identify what mobility means to them. They defined mobility as 

the ability to conveniently and safely get from point A to Z, including access to medical facilities, shopping, work, 

school, home, and worship. The participants considered all modes of transportation, including pedestrian, 

bicycle, motor vehicle, and transit.  

 

There were 24 participants at the summit, including private citizens and representatives from the following 
organizations: 
 

¶ Memphis Area Transit Authority (MATA) ¶ The Sierra Club 

¶ Independent Transportation Network (ITN) Memphis ¶ Gannett Fleming 

¶ Memphis Center for Independent Living (MCIL) ¶ Premier Transportation Services 

¶ Mississippi Department of Transportation (MDOT)  

 

Other Outreach Efforts 

Public meetings were held during the development of the Livability 2040 Regional Transportation Plan which 

provided an opportunity for participants to discuss their concerns regarding all modes of transportation, and 

transportation issues as they relate to congestion. There were a total of six public meetings held throughout this 

process. During these RTP meetings, an interactive survey was given in which participants identified issues of 
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primary need or importance related to the transportation system in the region. Congestion problems were a 

recurring theme. Additional information was gathered through the use of an online survey. The online survey 

and the interactive survey featured very similar sets of questions. Because the interactive surveys were given in 

person at the RTP meetings, the questions were slightly more tailored to the area in which the survey was given. 

Combining the online surveys and the interactive surveys, there were a total of 560 responses. 

 

As part of the development of RTP, a project website was 

created.  The website, located at www.livability2040.com, 

allowed the public to keep up with the RTP process and 

provide comments on livability within the Memphis MPO 

Planning AreaΦ ¢ƘŜ ǎƛǘŜ ƛƴŎƭǳŘŜŘ ŀ ά/ƻƳƳǳƴƛǘȅ wŜƳŀǊƪǎέ 

tool which was an interactive mapping and feedback 

platform used to collect and discuss transportation-related 

issues from the public (see Figure 1-6). Citizens posted 

location-based comments on an interactive webmap, and 

other visitors to the site could vote to agree or disagree 

with the comments. The tool received upwards of 200 

comments. Congestion Concerns was one of the main 

components of the Community Remarks webpage. 

Figure 1-6: Community Remarks Webpage 
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Figure 2-1: Memphis Urban Area MPO Regional Roadway Network 

 

2 Regional Overview 

 

 

The Memphis Metropolitan Planning area encompasses over 1,513 square miles with a total population of 

1,118,005 in 2010 and a projected population of 1,407,365 by 20402. In addition, employment is projected to 

grow from 577,122 in 2010 to 873,293 in 20403. There are currently 150 miles of freeways in the region, 1,004 

miles of arterial roadways and an additional 763 miles of collector roadways. Efficient transportation is key to 

                                                           
2
 2040 population projections were prepared during the update of the Regional Land Use Model.  

3
 2040 employment projections were prepared during the update of the Regional Land Use Model. 




































































