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PLATFORM ADOPTED AT ROCHESTER
NOVEMBER 22, 1918

THE
Rochester Conference on American Reconstruction Problems

called by the National Municipal League, presents the following

platform for the consideration and support of all citizens who
desire to see the United States in a more advanced position at the end of

the war than at its beginning:

PLATFORI^I

During the war, as measures of necessarj^ national efficiency, numer-

ous matters formerly within private control, passed to the control of the

people. Some of these things should undoubtedly be returned promptly
to private enterprise; but the American people will miss a great oppor-

tunity if they allow certain of these temporary powers to slip through
their fingers in the next few months.

1. During the war the long desired federal employment service has

been created and the national government has assumed responsibility

for connecting employers and workers in the only right and efficient way.
This service should be encouraged to extend its sphere to include the

education of employers in modern principles of emplo^^nent.
2. Corporations, particularly those doing an interstate business have

become a great source of federal revenue and may reasonably be expected
to continue to be such. Federal control and supervision of their prac-
tices should be continued and extended for they create national, not

merely statewide, problems. Effort should be made to free them from

conflicting and ineffectual state regulations by a federal incorporation

procedure.

3. The government has assumed control of railroads, telegraphs and

1
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telephones, opening the opportunity for either federal ownership, with

private operation, or federal ownership with federal operation, or a reor-

ganization by economical regional systems under a method of control

that will protect private capital by insuring a reasonable return, yet

removing speculative and anti-social features of the private ownership
of the past with its relatively feeble and negative scheme of regulation.

Whichever principle is adopted is a smaller matter than that the essential

features of our present control should never be relinquished.

4. The federal government has acquired by its merchant fleet and its

war trade board intimate knowledge and capacity for mobilizing our

resources for foreign trade. Factors which will be valuable in normal

peace times should be retained.

5. The federal government through its food and fuel administrations

and its war industries board has acquired a command over basic resources

which played a vital part in securing national efficiency. Every effort

should be made to preserve the nucleus of these valuable agencies in

such form and with such powers that we may achieve some part of that

efficiency in peace.

6. The federal government has manifested grave interest and exerted

its war powers to influence the cost of living and prevent profiteering.

It should continue to exert its peace powers toward the same beneficent

end.

7. The federal government has concerned itself effectively in the prob-

lem of housing industrial workers and has placed upon a new basis of

prestige and authority the American movement for garden cities and

suburbs. Its interest in this aspect of the welfare of the workers and

the efficiency of industry should not now lapse but the labor depart-

ment's bureau of industrial housing should be continued and its powers
broadened to include educational work and research into our vast indus-

trial housing problems.

8. As a measure of protecting the effectiveness of its soldiers and indus-

trial workers, the federal government has found it necessary to use its

influence with local governments regarding moral and health conditions.

Such federal interest in local governments should not lapse, but should

result in the continued attack upon vice problems by the pubHc health

service and in the formation of a federal bureau of municipalities in the

department of the interior to collect and distribute information on munici-

pal problems.
In short, we, as a people during the next few months, must vigorously

hold the ground we have gained during the war.
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THE NEW RELATION OF THE FEDERAL
GOVERNMENT TO STATE AND

LOCAL COMMUNITIES
HOWARD LEE MCBAIN

New York City^

OUR
constitutional system was on the whole erected to withstand

not to assimilate economic revolutions. It is nevertheless a

fact that, in spite of the revilers against its obstructive staticism,

the chief marvel of our constitution has been its capacity for absorbing
unforseen changes, however gradualty. The literal "a b c's" of our

political institutions considered in the light of their adaptability to polit-

ico-economic changes are: (a) our federal system with its division of

powers between the national government and the forty-eight states of

the Union; (b) our written constitutions imposing definite and indefinite

prohibitions on our governments, state and national; and (c) the power of

our courts to enforce these prohibitions by judicial veto that varies in the

quality of its finalit5^ This is merely to recite elements in our political

system that are within the range of school-boy erudition. But in the face

of vaguely forecasted changes in our national economy these common-

places of our institutions assume fresh significances. A new glance at our

old institutions cannot be harmful; at the worst it can only be useless.

CONSTITUTIONAL LIMITATIONS

Under our existing constitutional arrangement it is perfectly obvious

that congress is limited in its legal competence to put into effect the whole

of any widespread program of economic readjustment. The apparently
unrestricted war powers of congress cannot be taken as a measure of

national powers in time of peace. Out of the vast extension of national

activity for war purposes it is highly probable that a considerable amount
of the new centralized control will remain during the immediate post-
war period, and that some of it will survive as permanent. Conceding
this, everybody yet knows that congress can act only within a prescribed,

though somewhat uncertainh' prescribed, orbit. The first question that

obviousty presents itself is: What may congress do by direction? This

question goes manifestly to the concrete issues of readjustment and in-

volves consideration of many intricacies of our constitutional law. I

cannot therefore attempt to answer it in detail. A few points only can

be noted.

DEMOBILIZATION, MILITARY AND INDUSTRIAL

I take it as foregone that congress is competent under its war powers
to provide in every way that is necessary for the demobilization of the

1 Eaton Professor of Municipal Science and Administration, Columbia University.
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military forces of the United States, including adequate provision for the

prevention of economic distress by reason of unemployment, the care of

the sick and wounded, and the re-education of the maimed and crippled.

In this no inconsiderable undertaking many questions of policy are in-

volved. At least one step has already been taken by congress in the

enactment of the Smith-Sears bill for the vocational re-education of the

permanently injured. In whatever further steps are taken it is probable
that congress will act for the most part by direction and not through the

medium of state and local agencies. The questions involved are, how-

ever, questions of policy and not of power. Surely, if congress can create

and maintain armies and navies, congress can also provide in any way
that it sees fit for a sane and decent demobilization of the forces that have

been called into being.

The transformation of industries from a war to a peace footing involves

a far more difficult question of congressional competence. This is a

serious problem even though temporary in character. Moreover, some
of the policies that might be adopted in reference to it would present

serious constitutional questions and might involve policies that would

grow into permanency. For instance, do the war powers of congress

include the power to provide during the transitional period financial

assistance to those numerous industrial plants that have been lured into

war work either by the hope of profits or by patriotism or by both? Per-

haps the closest answer that we have to this question is the fact that more

than half a century ago it was thought no less proper than legal that our

governments, national, state, and local, should give financial aid to the

exploitation and development of railways.

THE WAR FINANCE CORPORATION

We have also with us as a present war measure the War Finance Cor-

poration, endowed with power to lend support from the national treasury

to necessary industrial and utility enterprises. Disastrous were the

consequences of public aid for railways during the era when that policy

had unbridled and haphazard vogue throughout the country. It re-

ceived, nevertheless, the stamp of judicial approval. The constitution-

ality of the War Finance Corporation has not been brought to test before

the courts.

There are few who would not agree perhaps that the proposal that the

government should lend financial assistance to aid war industries in their

temporary struggle for peace readjustment has as much foundation in

reason and should have as much foundation in law as the policj^ of govern-

ment aid to railways, if not of government aid to industries and utilities

in time of war. More especially would this be true if such aid were

extended under strict supervision and control (elements that were prac-

tically unknown in the era of railway aid) not only to the end that loans
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should be honestly and efficiently utilized but also to the end that indus-

tries should be promoted with reference to the needs of employment

and to the immediate economic needs of our own country as well as of

the countries with which we have been associated in the recent great

enterprise.

A PEACE FINANCE CORPORATION

The time has passed when war can be regarded as an undertaking iso-

lated from industry. Congress cannot raise and support an army and a

navy for modern warfare unless congress also raises and supports war

industries, either by direct government action or by inducement. Our

war industries, although in the main under private control, are an inte-

gral part of our armed forces. Whatever their motive, it is a fact that

many industries have turned to war production and thereby have become

an indistinguishable part of our gigantic machinery of war. Considering

the national welfare the demobilization of these industries is a duty that

differs only in important degree from the duty of demobilizing the armed

forces. I do not see how the courts could successfully maintain that the

relocation of war industries has no relation whatever to the raising and

support of an army and navy. I am well aware of the doctrine of no

taxation for a private purpose and of the cases in which this doctrine has

been applied by the courts to defeat projects for government aid to pri-

vate industry. So far as I know, however, the doctrine has never been

wielded against an act of congress. And I am inchned to believe that a

Peace Finance Corporation, of a temporary character, would be sustained

by the courts as a proper exercise of the war powers of congress.

THE QUESTION OF POWER

I am not here advocating government aid to war industries in the

transition period that is upon us. I am speaking only to the question of

power. Moreover, in referring to the matter at all, I have far less in mind

the interests of capitalist war producers than the interests of the laborers

whom they employ. Until our entire economic order is fundamentally

altered the opportunity for labor must depend upon the directions of

capital, wise or capricious. By and large, capitalists can far more easily

survive this period of transition than can their employes. Direct na-

tional aid to these employes may seem to be more consonant with the

spirit of the hour than direct aid to their capitahst employers. It is

nevertheless obvious that direct aid to these emploj^es (insuring them, for

example, against unemployment during the era of transition), would

involve an elaborate administrative machinery. It would not serve to

direct the courses of industrial rehabilitation, and it is possible that it

would obstruct rather than faciUtate a return to normal conditions in

industry. Needless to say that through the medium of government aid

to industries the status of labor in the assisted plants could be and should
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be dictated by the government itself just as it has been largely dictated

during the war period. So far, however, as the question of congressional

competence is concerned, direct aid to emploj^es in these circumstances

would doubtless present the same question of constitutional law as direct

aid to industries.

In any policy that congress maj^ pursue in respect to this matter it is

improbable that the states or local governments will be called upon for

much, if any, collaboration. These governments have little machinery
that could be adapted to the purpose of effectuating such a policy. If

direct aid should be extended to labor, of course the recently created

federal employment service would be expanded and utiUzed, and it is

possible that state and local services might also find opportunities for

usefulness in this connection. Needless to say I am not at this point

referring to the whole great question of the future policy of our govern-
ments toward the subject of unemployment.

It may easily happen that, in view of the manifest economic supremacy
of this country and of the appalling world demand for the materials of

rehabilitation, our industries will readjust themselves with such marvelous

rapiditj^ that there will be little need for government assistance either to

capital or to labor.^

NATIONAL KEGULATION DURING THE TRANSITION PERIOD

The powers of the national government to fix the prices of certain basic

commodities and to regulate consumption and distribution have not been

judicially questioned as war powers. Whether these pohcies can be

legally continued in time of peace, even during the era of demobilization

is open to grave doubt. They probably could not be sustained upon the

ground I have advanced in possible support of action by congress in

connection with military and industrial demobilization. The fixing of

prices and the control of consumption and distribution have certainly

borne direct relation to the raising and support of military forces and to

the actual conduct of war; but they certainly bear a very much less direct

relation to demobilization as such, or indeed to any power that the na-

tional government has been regarded as possessing in time of peace. It

is barely possible that the power of congress to regulate commerce might
be invoked in support of price fixing. Under this power congress has

regulated the rates of interstate carriers and in effect the wages of some of

their emploj^es even before government operation was put into effect as

a war measure. Congress has also established standards for certain

commodities that may be shipped in such commerce. From these policies,

sanctioned by the courts, the regulation of the prices of interstate com-

merce commodities may seem a very small step; but it is certainly one

that would be vigorously fought both as policy and as law. It is simply a

' Many evidences of this probability have developed since this was written. H. L. M_
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fact that, however broadly the courts have asserted the power of our

governments, state and national, to regulate the prices of businesses

"affected with a pubHc interest," such regulation has in practice been

confined almost exclusively to the distinguishable class of business pop-

ularly known as pubHc utilities. Whether the courts are ready to sus-

tain a new and very much broader application of an old broadly asserted

principle remains to be seen if the policy is attempted.

If congress has the power to regulate the prices of interstate commerce

commodities, it may perhaps be regarded as settled that the states have

the power to regulate the prices of commodities that enter into intrastate

commerce. Moreover, it is probable that the exercise of such power by

congress would lead to some exercise of a similar power by the states.

Price-fixing is, at best a politico-economic poHcy of highty questionable

wisdom. Whatever theoretical arguments may be advanced in its favor,

it is a policy that involves enormous practical difficulties. It can be

justified only in time of great emergency. Our experience even in the

realm of utility rate control has surely not been sufficient!}' happy to war-

rant, as a permanent policy, a wide extension of price control by govern-

ment order. It may be, however, that a temporary continuation of this

policy will be desirable if legal competence for its exercise can be found.

A recent utterance of Chairman Baruch of the War Industries Board,

seems to indicate that the control of that great organization will continue

"for some time to come." He is quoted as saying that raw materials

made available by the reduction of war requirements and the cancellation

of war contracts "will be released and allocated by the War Industries

Board for use in supplying civiHan and export demands." There is to

be also only a "gradual lifting of the restrictions and curtailments that

have been imposed upon industry by the exigency of the war."^ It may
be that such a pohcy will meet with general acquiescence by industry.

But it must not be forgotten that the single minded purpose of the nation

has been accomplished. Patriotism is no longer called to its highest form

of expression. Industry will be restless, even rebelHous, under govern-

ment restraint. It may well result that the constitutional competence

of the national government to "allocate" raw materials in time of peace

and to lift restrictions only "gradually" will be drawn into question. Of

course it is possible that the government may exercise a degree of control

in this direction so long as government operation of transportation con-

tinues, although the rule of law is fairly established that even governments

must in the operation of utilities furnish equal service to all who apply.

In all of this great problem, however,
—

important as it is—there is

little, if any, question touching the subject immediately before us, the

relation of the national government to state and local governments. The

1 Since this was written there are many evidences that the control exercised by the

War Industries Boards is rapidly disintegrating. H. L. M.
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problem is wholly national, whether viewed in its constitutional, its legis-

lative, or its administrative aspects.

Let us turn now to consider a few questions relating to possible public

policies of a more permanent character.

GOVERNMENT OWNERSHIP

It is not my purpose to discuss the question of the policy of national

ownership of the railways, the telephones, the telegraphs and allied

utihties. This question will doubtless be fiercely fought in the immediate

days ahead. In my opinion it is certain that congress is legally competent
to acquire these utilities under the power to regulate interstate commerce

and the power to estabhsh post-offices and post-roads. Whether in the

face of our stupendous national debt congress can see its way clear to

raise the money for their acquisition and whether these utilities ought to

pass over to government ownership as a matter of poHcy are wholly
dififerent questions. It seems fairly certain that these great arteries of

the nation's economic and social Hfe will never be handed back to private

management under the system of public supervision that prevailed so

short a time back. A discussion, however, of the economic, political,

and legal questions involved in the future policy of the government
toward these utilities is not germane to my subject. Whatever that pol-

icy may be it is manifest that the state and local governments will have

little if anything to do with the matter. Under government ownership
our state utility commissions will cease to function with reference to the

utilities that are taken over. Even under a scheme of private ownership
with government operation, or with joint government and private opera-

tion, the powers of these state agencies cannot fail to be greatly curtailed.

In respect to any proposal that may be advanced for the national owner-

ship of the sources of industry, such as mines or waterpower sites, there

would also be no question of state or local participation. Here again the

competence of congress can scarcely be questioned, at least if the acquisi-

tion of forest lands by purchase may be taken as a precedent that estab-

lishes a rule of competency. Whether congress could acquire such prop-
erties by condemnation, as it probably could in the case of the railways

and the other utilities mentioned, is open to some doubt. To the extent

that natural resources or even industrial enterprises require development
in order to insure the self-sufficiency or complete economic independence
of the countr}^, it is probable that the power of the national government is

without limit. In the light of the lessons of the war, action in this regard

could readil}' be sustained under the war powers of congress.

THE government's REGULATION OF CAPITAL AND LABOR

It seems almost inevitable that the so-called trust problem will be

once more to the fore. Nobody is satisfied with the economic results of

the Sherman Act, and the Federal Trade Commission has assuredly had
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no conspicuous measure of success—nothing comparable, for example, to

that of the Federal Reserve Board in another field of control. It seems

possible at least that our entire policy in respect to concentration in

industry may be completely reversed; it will certainly be reconsidered.

What is apparently needed is not so much government war upon concen-

tration as such, but government war upon the evils of industry whether

they obtain in concentration or in competition. It is impossible to fore-

cast how this great problem will be met. It is certainly a national prob-

lem and not one that can or ought to be shared with the states. It is not

a problem of big business only, and it is to be regretted that the sole

existing constitutional avenue for congressional approach is the commerce

power, which has well-known limitations in this respect.

With the discontinuance of war contracts and with the absence of op-

portunity to appeal to patriotism or to threaten direct government opera-

tion, the chief modes by which the federal government has maintained

harmonious relations between capital and labor will disappear. What,
if anything, is to be substituted? Compulsory arbitration is open to

serious objections in point of policy, not to mention the grave doubt that

exists as to the constitutional competence of congress to enact such a

policy into law, even though the law apphed only to interstate carriers

and to those enterprises that ship products in interstate and foreign com-

merce. Harmony between labor and capital centers chiefly around

questions of wages, hours of labor, and related matters. But neither

labor nor capital is unqualifiedly enthusiastic about having these matters

settled by law or by administrative action founded upon law.

There is one kind of legislation, however, that organized labor would

unreservedly endorse and that capital would for the most part oppose. I

refer to legislation that looks to legal recognition of and protection for

the principle of collective bargaining. That statutory support for labor

unions would strengthen the principle of collective bargain is unquestion-

able. Whether it would or would not result in greater harmony between

capital and labor is perhaps open to some debate. In 1868 Congress

evidently thought that it would so result, at least in the case of inter-

state carriers. But in 1908 the supreme court, being probably uncon-

vinced, declared the congressional act to this end void. In the opinion

of the court the act was not within the power of congress to regulate com-

merce, and even if it were, it deprived the carrier and the employe of that

vague thing known as freedom of contract which is guaranteed by the

requirement of due process of law. So, also, a state statute directed to a

similar end was invalidated by the supreme court in 1915 because it inter-

fered with this same freedom. And more recently still it has been

declared that even in the absence of statute, labor union officials may be

enjoined from attempting to interfere with the status quo arrangements
of a closed non-union enterprise.
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Although there were strong minority dissents in each of these cases, it is

perfectly obvious that the majority of the court that shapes the course

of the law is to date opposed to the proposition that any of our units of

government should lend the aid of the law to the principle of collective

bargaining. So long as this judicial attitude maintains its front, it is

idle to argue that either congress or the state legislatures may lend statu-

tory assistance to labor unions except through the narrow door of govern-
ment contracts. Certainly congress cannot apply generally to the indus-

tries of interstate commerce a regulation that it could not impose upon
the direct carriers of such commerce. How long this judicial front can

or will be held is wholly another question. For the moment, at any rate,

such harmony between labor and capital as can be created by legally

strengthening the position of the union is interdicted . Neither congress nor

the states can act,

THE CHILD LABOR DECISION * '

The recent veto of the federal child labor law by the supreme court

arrests, for the time being at least, the movement for federal control over

the standards and conditions of labor in the country. The court had

previously permitted congress to advance from regulating the carriers of

commerce to regulating the articles that enter into commerce; but. the

bars have been raised against any further advance. Congress may not

regulate the kind of labor that may be employed in the manufacture of

such articles, and presumably therefore congress may not regulate the

conditions under which such labor may be employed—maximum hours,

for example, or minimum wages—or the conditions of the establishments

in which they work—sanitary or safety conditions, for instance. Here,

then, is an increasingly important field that is still left exclusively to

the control of the states. That the child labor law was defeated because

of its potential implication as to future legislation by congress rather than

because of its immediate specifications is beyond question. Indeed this

was very nearly avowed with frankness by the supreme court. That

the decision is the last word of the court upon this subject is extremely
doubtful. But for the moment it stands.

I point to these restrictions upon the powers of both national and state

governments in the matter of regulating labor and capital, not with a view

to emphasizing a legalistic view of the situation. The law and the power
of the courts are under our system of jurisprudence facts that must be

reckoned with. When I hear talk about the democratization of industry

by congressional action requiring labor participation in the management
of plants; or the stabilization of industry by national control of raw mate-

rials, national taxation upon plants for idle days, and a national require-

ment that laborers shall be employed upon a 3'early contractual basis
;
or

the establishment of industrial peace by compulsory arbitration, com-

pulsory recognition of imions, compulsory minimum wage scales, and
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compulsory maximum hours of work—when I hear talk of this kind, I

cannot but wonder whether those who advance these proposals have

any notion whatever of the legal difficulties that stand to be overcome.

Manifestly war conditions have taught both labor and capital many
lessons of vital importance. It is not unlikely that their capacity for

co-operation has been developed. It is also not unlikelj' that capital will

accept certain innovations in the position of labor, in part because it has

found them both useful and workable, in part because of their essential

justice. Especially in this possible in the probable era of prosperity that

is before us. But tliis is wholly a different thing from government action.

GOVERNMENT AID

I have already spoken of the possibihty of national aid to industries or

employes during the demobihzation period. But the question of national

aid presents larger aspects than this. Broadly speaking, there is nothing

new about the principle of national aid, whether to individuals or to state

and local governments and whether in reference to a subject matter over

which congress has control or otherwise. Manj^ promotional services in

the departments of agriculture and of commerce have l^een established

to aid private persons in their economic pursuits, although not by means

of direct payments. We are familiar also with direct national aid to in-

stitutions for agricultural and military education, and with ship subsidies.

More recently aid has been provided for the promotion of vocational edu-

cation, for the building of roads, and for farmers, aid to the latter, how-

ever, being only in the form of loans. Congress has no express power to

regulate or control agriculture, or education, or roadbuilding (except

post-roads) .

Large possibilities inhere in this method of bringing national pressure

to bear upon certain economic problems as well as upon state and local

activities. I can mention only one or two aspects of the matter.

The problem of compensation for industrial injuries is now fairly

cared for by most of the states, and it is probable that the machinery of

this service will be steadilj^ improved. The principle has been accepted

that the cost of industrial accidents is a cost properly known by industry

itself. It is not so clear, however, that sickness, old age, and unemploy-
ment are proper burdens of industry as such. Are they not rather bur-

dens which society as a whole should assume? And is it not appropriate

that these burdens should be assumed by the national government rather

than by our local units of government? We have no precedent for con-

gressional action in such matters except the unrelated precedent of mili-

tary pensions and the stupendous war risk insurance recently established.

Congress certainly has no express power in the premises. But there is the

general precedent of national aid to enterprises that are beyond the regu-

latory power of congress, and there is the fact already mentioned that
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no act of congress has ever been declared void on the ground that it im-

posed taxes for a private purpose. Proposals for the establishment of

such schemes of insurance would be fought not only on legal grounds but

also with the age-worn slogan of paternalism. Yet sooner or later, they
are bound to come.

Especially would insurance against unemployment, if carefully admin-

istered, be an equalizing and stabilizing force in society. In connection

with this it is manifest that employment upon public works in times of

economic depression is a possibility not to be ignored. Now in the matter

of public works our cities are our largest spending units. Congress has

no control over them. But through the medium of financial aid to these

governmental units during periods of depression congress could exert a.

large influence upon their activities.

Again, in the matter of education, particularly in its relation to the

immigrant, it is high time that the national government should exert a

larger measure of influence. I am aware of the fact that the policy of

subsidizing local communities or institutions for educational purposes,

whether employed by the national or the state governments, has not

furnished a very satisfactory means of compelling compliance with stand-

ards and conditions. ,But there is no inherent reason why such a policy

can not be made effective. It certainly offers at the moment the only

possible method by which the influence of the nation as a whole can be

brought to bear upon our widely variant and in many parts of the country

wholly insufficient systems of education.

OUR FEDERAL SYSTEM RECONSIDERED '

You are perhaps wondering—and not without reason—when I shall

arrive at my subject, the new relation of the federal government to state

and local communities. I have already arrived. I do not believe that

there is going to be much that is strikingly new in this relation except in

the matter of co-operative spirit ;
and even in respect to this latter we must

not ignore the large amount of co-operation that has prevailed in the past
between administrative agencies of the national government and corre-

sponding agencies in the state and local governments.
In time of war when centralization of authority and immediatcness of

action are of the essence, the disadvantages of a federal system of govern-
ment are obvious. But war is an abnormal circumstance. I hold no
brief for federalism as a principle and still less do I hold brief for the rights

of the states, either legal or moral. There is much that is arbitrary in our

federal system and much that is annoying. The division of powers be-

tween the nation and the states is by no means ideal. But I am not ready
to see our federal arrangement sent to the institutional scrap heap; and in

this, I believe, I am one of a vast majority of the American people. For,

wholly apart from the threadbare shibboleth of state against national
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rights, every thoughtful person must recognize that in a country as large

and diversified as ours, a division of powers which leaves to the states an

important sphere of autonomy has certain obvious advantages in normal

times of gradual economic and poUtical change. Perhaps the chief of

these advantages is the opportunity which it offers for experimentation
under the urge of a localized public opinion that does not have to wait

upon the conversion of the entire nation to its hopes or its beUefs. Our
states are notorious copyists. Politico-economic experiments, proved
and unproved, improved and unimproved, spread rapidly from state to

state. Thus do acorns of real or phantasmal reform, planted in a single

state, grow into sturdy, if often asymmetrical, national oaks. I look for

steady expansion of national powers ;
but I should regret to see this expan-

sion accomplished by constitutional amendments transferring to exclusive

national control a large number of the powers now exercised by the states.

NATIONAL-STATE RELATIONS

In this connection I should like to call your attention to a situation in

respect to our national-state relations that is often misunderstood. In

reference to legislation such as the federal child labor law we hear much
talk- about the national government's "invasion" of the sphere of state

control, and the general impression created is that congressional action

supersedes and wholly displaces state action upon the subject matter

involved. Nothing is further from the facts. The positive regulations

of the states remain untouched.

Suppose, for example, that the federal child labor law had been upheld.
It provided fourteen years as the minimum age; and establishments en-

gaged in the production of interstate commerce commodities could not

employ a child under that age. Now suppose that the law of a particular

state fixed twelve years as the minimum. Such a state law does not

positively authorize the employment of children above the minimum set;

it merely prohibits the employment of children under that minimum. It

would be enforced as to all plants not engaged in manufacturing commodi-
ties covered by the federal law. It would simply be unnecessar}- to

enforce it in plants that were so engaged because of the superior require-

ments of the national law.

Suppose, on the other hand, that the law of a particular state established

a sixteen-j^ear minimum. The federal statute would not enter such a

state and authorize a lower requirement. In fact, if adequate enforce-

ment of the state law be conceded, the federal law would be useless in

such a state; for every plant that complied with the state law would of

necessity more than comply with the federal law.

INVASION OF STATE CONTROL

It is manifest, therefore, that national regulations in such a field as

this are in supplement of, not in substitute for, state regulations. They
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"invade" the sphere of state control only in the sense that they may pro-

hibit in part what the state by inaction permits. They can not and do not

permit what t he state bj'^ positive action prohibits. Moreover, it is simply
a fact that federal action, far from negativing or interfering with action

by the states, is often a stimulus to increased state activity. There is no

question, for instance, that both states and cities are far more active

to-day in the matter of protecting the purity of food supplies than they
were prior to the federal pure food legislation of 1906. They do not often

duplicate the federal government's work; but they supplement it and

co-operate. Under the impulse of federal example, they are spending
more and acting more, even in what is for practical, though not for legal

reasons, a more circumscribed field of operations. If it be true that no

state or city can prohibit the sale of comestibles that the federal govern-
ment does not shut out from interstate and foreign commerce (under the

doctrine that the right to import carries with it the right to sell), it is

also true that the state or city was powerless to prohibit such sale prior

to the federal legislation. The national government did not, therefore,

trench upon the powers of the states in this matter; rather did it occupy a

field which the states did not and, under the ban of the courts, could not

occupy.
In studying the relation of our national government to our state and

local governments it is of tremendous importance that this situation be

clearly conceived. What I have said is not true of every power that

congress may attempt to exercise. When state bank notes were taxed out

of existence, congress directly interfered with and in effect prohibited

what the states positively permitted. And when the federal bankruptcy
law became effective the state laws upon the subject were in effect,

though not in form, repealed. But when congress acts under what has

become its most expansile power for effectuating economic and social

legislation
—to wit, the commerce power-

—the effect is as I have indicated.

We may rail at the limitations of this power; we may be sometimes dis-

couraged at the brittle quality of its alleged expansile attribute when the

firm hands of the courts take hold of it; but unless we are ready to scrap
our federal system completely, we must recognize that the gradual and

halting expansion of national activity under the commerce clause, receiv-

ing stimulus from, and giving stimulus to, state action of similar character,

may in the long run be more satisfactory than a process by which one

after another of the powers of the states should be exclusively taken over

by the national government.

THE PROPOSAL FOR FEDERALIZATION

It is a curious fact that at the very moment when there is in this country
some expectation that the powers of the states in our federal system will

be greatly weakened as a result of war and after-war conditions, the pro-
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posal for federalization is being earnestly put forward in Great Britain^

more forcefully than ever before—federalization, that is, not of the British

Empire but of Great Britain and Ireland. It is true that this movement
is prompted largely by the perennial Irish question; but it is recei^dng

strong support also in point of principle and in point of political wisdom,

upon the theory that a sphere of autonomy for England, Scotland, Ire-

land and Wales would relieve Parliament of some of its burdens and would

foster a health}^ spirit of self-dependence on the part of the several auton-

omous units. The world is at unrest. Let us not be enamored of change

merely because we feel this restlessness.

NATION PLANNING
FREDERICK L. ACKERMAN

New York^

THE NATIONAL PURPOSE

IN
this tremendous world war the areas of united action have expanded;
the common good,

—the aims of all free men have become vivid.

And to nations, states, municipalities, to property, capital, credit,

to groups, individuals and to the labor of brain and hand new values have

been assigned which express our new concept of their relative worth as

factors contributing to the purpose made vivid in this war.

And this purpose is the achievement of a state of true democracy, in-

ternational and national, which assigns to the individual the highest
value and yet demands that for the good of all he victoriously subordinate

himself.

But can a national purpose in times of war differ from a true democratic

national purpose in times of peace? Can the worth of the individual

vary with the degree of vividness with which the aims of a true democ-

racy are revealed?

The national purpose in times of peace and the national purpose in

times of war must coincide; and the value of the individual cannot change

simply because his worth is made more vivid by the call to arms. As
the truly national purpose is revealed it is the value of nations, of states, of

property, of capital and credit which really shifts as we see more clearly their

true worth as factors contributing toward a true democracy.
And so, it is obvious, when we glance back to the pre-war days, that

our function for the time being is not primarily that of developing a new

technique of administration or government; it is that of making perfectly

clear to the masses of men what is really meant by the term democracy.
Our task is to present a truly rational philosophy of life in such simple
terms and through the use of such simple illustrations as would demon-

^ Emergency Fleet Corporation.
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strate that it is not only logical, but highly desirable and entirely feasible

to organize society,
—that is, government, to the end that a true democ-

racy shall obtain. If we fail to make the meaning of democracy perfectly

clear, we shall have failed utterly in this great war. But can we formu-

late such a philosophy; can we make it vivid; can we retain the values

now assigned to individuals?

It is thus that we have our problem stated.

And we must beware of danger,
—the greatest of all dangers attending

the formulation of a program of future action. Such a program is almost

certain to develop into a labyrinth of uncharted paths leading to an

infinite number of ends. This we must avoid; for the desired end is,
—

above all it must be, a simplification of life. For if our effort fails in this

respect, if it adds but laws and statutes, it can have no possible value.

But we think of government in terms of law; and I realize that the

subject of national planning cannot be treated without introducing de-

bate concerning legislative, administrative and judicial technique, the

private initiation of enterprise versus government initiation and control,

and the ever present topic,
—state's rights. But I do not propose to deal

with the subject from these angles, for I fully realize that bj^ such an

approach we would completely and inevitably obscure the vital issue at

stake; we would return by a circle to our point of departure.

The governments of the western world during the last score or so of

years have extended their functions to include an ever widening field of

collective provision. Should government express in the technique of its

administration the entire range of purposes associated with the true aims

of men, of society, rather than but a part? Shall we extend the function

of government to include a wider field of collective provision? Should

we not make collective provision the vivid function of government?
It is the development and the expansion of precisely this field which con-

stitutes the basis of a liberal program of reconstruction.

But we were to discuss the topic,
—National Planning. What has pre-

ceded may have seemed remote. It is not remote because of the simple,

elemental reason that there can be no such thing as national planning so

long as there is lacking a clear definition of a national purpose.

IS NATIONAL PLANNING VISIONARY?

To propose that we should set about the organization of the entire

physical plan of the United States may appear as a visionary proposal.

But, as individuals, do we embark upon any great undertaking,
—as

intelligent individuals, do we embark upon any undertaking whatsoever

without first having prepared a plan, whether well reasoned or otherwise?

We do not; and yet, with respect to the development of the United States,

we are proceeding without a plan.

When we were faced with the actual problem of going to war in Europe,
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this condition must have been realized to a certain degree; for one of the

first acts of the federal government was the placing of our railroad trans-

portation systems under a single command. The necessity for this act

was not questioned except by a very few. The obvious advantage, the

necessity, was evident. The railroads were brought under one command :

the federal government took over their operation. The problem of the

future as we now view it with respect to the railroads relates to the

nature of the policy to be continued after the war. Concerning that

there will surely be debate.

But out of this unity of command, one important condition, at least,

has been revealed. The railroads had not been organized,
—their devel-

opment had not been directed along such lines that it was possible to

derive the maximum benefit from unit control: For they had been

planned and projected with quite another purpose in \dew. And that

purpose was the speculative profits to be derived from their promotion,
the development of new areas, and from state and federal land grants.

Their organization was not based upon any comprehensive plan of na-

tional economy nor the hope of more adequate collective provision.

Particularly is this true with respect to our long competing lines which

tap territory contributary to each, to the lack of adequate terminals and

transfers at strategic points inland and upon our seaboards, to an utter

lack of co-ordination with inland waterways, and with respect to the

development of commerce with other naUons, and to the complex and

wasteful conditions surrounding their entrance into our cities where we

utterly ignore the economic distribution of commodities and food to our

urban populations.

We have made but meagre use of our inland waterways. Railroads

have worked in opposition to the development of these natural carriers.

Transportation by water has been, for the greater part, abandoned.

It is really the central planning
—the scientific, phj^sical organization—of our railroads and the intelligent direction of their future growth and

development and not their ownership and operation which should be the

subject of our greatest concern. The errors resulting from their hasty,

ill considered projection must be corrected before we may hope for real

economy or real efficiency, in their operation.

We may glibly state that it is the duty of a certain state or a certain

city or a certain corporation or a combination of the three to organize and

provide for a system of transportation with great terminals to more

adequately provide for a need that is national; but that does not neces-

sarily lead to accomplishment. Matters of this sort are developed locally

to the extent that the local needs are recognized; and the scale of such develop-

ments are local and not national. The subject is too large to be directed

by other than the federal government itself. This is not a matter of

theory; experience indicates clearly that neither corporations, munici-
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palities not states can direct an enterprise of this magnitude; self-interest

is too blind or ignorant to achieve a truly national scheme.

THE ARTIFICIALITY OF STATE BOUNDARIES

It will be argued that the value of local initiative in matters such as we
are discussing is essential. There is reason back of such a statement with

respect to details; but we must not let that blind us to the tremendously

important condition that the geographical divisions into states expresses

merely a line upon a map, bearing no relation to physical geography and

little or no relation to present or future social groupings. These state

lines are artificial political houndaries which must be completely ignored in

the organization of the physical plan for the economic use of the entire area

of the nation.

We must recognize that the areas associated with the term "local" are

constantly expanding. The many modern mediums of communication,—the telephone, the telegraph, the ''wireless,
"
the railroads, the automo-

biles, the aeroplanes, the press,
—all these have extended the boundaries

of our contact with men and things. The effect of individual or group
action has so changed and expanded through the development of these

means of intercommunication that the old formulas relating to the value

of "local" initiative must be completely restated.

And precisely the same condition applies to the physical relation of our

cities and their states: The boundary is a political boundary ,^

—artificial

both with respect to physical geography and social groupings. Here,

again, we must break down that condition which obtains in their govern-
ments which blocks a broad, comprehensive consideration of the prob-

lems surrounding their physical planning and their physical and social

integration. There must be created a central authority to deal broadly
with the tremendously important problem of physically linking up munici-

palities in states and in adjacent states, and the future use of the areas

located between them must be planned prior to occupancy in order that

the same shall be developed in a manner consistent with each area's

logical use. To allow our cities to expand along lines determined solely

by the intensely local purpose of the land developer or by selfish local

interest is to lay upon our future an ever accumulating burden of costly

corrections which represent an utter economic loss.

COMMUNITY EXPANSION

The purposeless way in which our communities expand has been made
too evident to those engaged in the development of housing schemes for

the government. In not a single community where shipbuilding plants

have been established was there in existence a forward looking plan for

future growth which could be used as the basis of the housing schemes for

ship workers. There was no time to plan the adjacent areas nor to over-
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come the lack of prevision; and so, one and all, these new communities

represent the hopeful organization of a patch upon a condition of near

chaos in town planning.

Consider the immediate problems confronting our cities; note the many
schemes prepared for their re-planning; consider the cost of these and

also consider the nature of the hoped for result. In New York, Phila-

delphia, Chicago, Boston; in the smaller cities throughout the states we
are confronted with the same problems. At an enormous cost we propose
no more than a partial correction of our errors; we add mechanism to

mechanism in the hope that a better condition will result. Excellent as

is our intention in the preparation of these schemes, the fact remains that

they are, in effect, as a bit of salve where a major operation is necessary.
We must increase the scale of our operations and deal with larger areas.

All of the factors affecting the growth and development of our cities must
be taken into account in their planning and their re-planning.
We can, now, with a reasonable degree of accuracy, project the very

remote needs with respect to provision for the entire Atlantic coast.

Harbors, ports, the necessary supporting agricultural areas may to-day be

projected. Why not organize the outlines of a plan for the development
of this entire area? Why not deal with the entire national problem?
Why not proceed from now on with a plan which looks toward perma-
nence rather than instability?

The physical planning of the nations is first of all and supremely an
act of prevision; it is the organization of prevision, social and physical;
it is essentially a scientific treatment of the whole. And this can be ac-

complished through but one central authority representing not the needs

or desires of individuals, corporations, cities or states, but the needs and
desires of all.

I do not imply that it should be the function of the central government
to provide in all its detail the future growth and development of each and

every part of the United States, but I do suggest,
—I state emphatically,—that a central authority must take upon itself the task of directing the

major outlines of such a plan, for in no other way is it possible for us to

adequate^ and economically develop the smaller areas which should and
must be left to local initiative after the broad plan of development has

once emerged.
THE INADEQUACY OF ECONOMIC FORCES

In answer to the argument that economic forces will, when left to them-

selves, develop such a plan, I would but point out the inadequacy of our

port and terminal facilities along our seaboards. Consider the situation

around Philadelphia. Here is a harbor of real value locally and nation-

ally,
—a harbor sorely needed at this time and essential to the future com-

merce in which we should engage. The building of piers, of docks, and
the sundry other elements essential to a harbor have not been developed
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by local interests nor are they likely to be
;
but if these should be devel-

oped, they will not make a great port for the simple reason that the con-

ditions which must obtain to make Philadelphia a great port lie entirely

without the authority and control of that municipality. The great lines

of transportation now pass around Philadelphia and do not reach the

harbor; the waterways which might serve the ports and the entire region

to the north and to the west have not been developed. Philadelphia

will not become a port in scale with national needs until a national author-

ity fosters the development of the more remote conditions essential to

such a development.
Scan the coast of the United States; where are there adequate port

developments in scale with the nation? These do not now exist nor will

they exist until a truly national authority defines the problem, projects

the future national needs, and proceeds with the development of a plan

having that organized purpose in view.

But a truly national plan must be organized about a truly national pur-

pose. Therefore, what should be that purpose? Upon what theory, and

by the aid of what experiences shall we direct the organization of the

grand plan for our national development? What shall be the central

idea?

Shall our plan for developing our railroads, main lines and branches,

our inland waterways, our highways, our ports and our terminals and our

industrial and agricultural areas be predicated upon the belief that we

may go on expanding our cities indefinitely, massing together great popu-
lations engaged solely in commerce or in the fabrication of materials?

Shall our great national plan lead up toward an ever increasing congestion

of population, toward a more complex .and artificial life? Shall we carry

over into the days of future growth our concept of life as so vividly re-

vealed in the manner in which the majority of men live in our great cities

and in our industrial centers?

If we base our national plan upon such a concept, our plan will not be

worth the making. What our soldiers will think who come back from

war-spent Europe I do not know; but if I may venture the guess, they
will insistently question, as we now question, the value of that stupid,

depressing environment which we created by our purposeless effort in the

pre-war days.

THE RESTLESSNESS OF LABOR—ITS MEANING

We do not have to await the return of the soldier from abroad. The
mass of men have already voiced their opinion: not in terms defined and

coherent, but in the restlessness attending employment. The mass of

men were not content before the war, nor are they content to-day; and

one of the reasons,
—the outstanding reason—is not a question of wage

so much as it is the nature, the character, of the social and the physical
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environment in which they live,
—an environment produced by their own

labor.

Look at any of our great industrial or commercial centers, and observe

closely how the mass of men live; observe what they do during their

leisure hours. Is it any wonder that there is discontent? Why should

this great mass of men who live in our slums and tenements and in our

"factory towns" be contented? There is no vahd reason; for the visible

product of their labor is neither pleasing nor permanent and it effectively

suppresses every natural instinct. They work, one and all, at the mak-

ing of cheap, temporary things, which in turn produces the cheap, un-

stable environment in which they live.

Take, for example, any recently developed industrial town of the East

or the Middle West which has sprung from a tiny center in less than a

score of j^ears. The capital, the wealth there created by labor in the vast

majority of cases finds no reflection whatsoever in the physical expression

of the community: there are the factories,
—

ugly and uninviting; the

groups of houses likewise ugly and ill arranged; the system of streets

organized, if organized at all, upon the basis of the gridiron plan with

little or no thought of the possibilities of future growth; look at them,—
mere organizations of temporary things, built with the definite end in

view that they shall be scrapped in order that someone may gain the in-

crement of value resulting from occupm.ncj'' and communal activity.

Can we stand the economic loss due to the insistent demand for frequent

"turnover" of capital invested in the homes of the people? Most em-

phatically w^e cannot,-^if we hope to hold a leading social and commercial

position among nations whose purpose is otherwise.

Can we go on multiplying the complex problems resulting from make-

shift planning, such as is evident in Greater New York and in every large

city in the United States? The newly opened subway station at Broad-

way and Times square typifies the direction of our so-called progress

which is in the main but lack of prevision.

FUTURE DEVELOPMENT OF STATES

If we are to have a plan for the future physical deyelopment of our

cities, we must have one for the future development of our states : if we
are Ukewise to have a plan for the future development of our states, we

must have one for the future development of the United States; and that

plan must be organized around an acknowledgment that life, as now ex-

pressed in our centers of population, is an empty Kfe for the vast majority
of men that is not worth the struggle.

And so it is that in our nation planning we must choose as our central

theme the idea that the work, the labor, the creative effort of all men shall

have as its end the creation of as high a type of environment for all men
as it is possible for us to conceive. We must organize our communities,
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not with the idea that the home and its related communal features shall

be shifting things which are ever to give way to the encroachments of

industry and commerce, but as permanent elements,
—the permanent

element which must remain and around which the processes of produc-
tion shall revolve.

This idea is not new. We have taken the first step; we have already

begun to district or to zone our cities. But how timidlj'^ and how un-

scientifically have we done this! With what pains have we developed a

compromise! And yet, even our timid, unscientific compromise is of

value, for it indicates the acceptance of a rational idea with respect to

the goal to be achieved.

The difference between what we have accomplished and what we
should accomplish is largel}^ a matter of scale. Shall we attempt to

make life merely bearable,
—

tolerable,
—or shall we strike out boldly

with a program which will look toward making life for all men truly

satisfjdng? No less than this shall we attempt to do.

But what does this mean in terms of national planning? What are

the essentials of the problem? It means, first of all, that we must deal

with the land question with resjpect to both rural and urban areas. The
increment of value created by collective occupancy and use must be

wrested from the speculators and so organized that it may be used for

the benefit of all. This is a first step which must be taken before the

national physical plan can be realized in terms of collective provision.

It means also that we must accept a new concept with respect to what we

term the town or the city.

GARDEN CITIES

The principles which we use in districting our cities with respect to

height, volume and to the occupancy of building is at bottom the same as

that which underlies the development of Letchworth, the first garden

city in England; the application of this principle differs merely in tech-

nique and in scale. The Letchworth ideas include the application of

districting prior to occupancy and the development of the increment in

land values. Our method is that merely of compromise,
—after it is too

late to reap the benefit of action. The Letchworth idea again deals with

large agricultural areas. We confine our action solely to already con-

gested centers of population.

We must increase the scale in our application of this principle to include

the treatment of rural as well as urban areas. A broader point of view, a

new sense of scale we must achieve; for we are not dealing, in this national

scheme, with individuals, with groups nor with a hundred million of peo-

ple. Two hundred, three hundred, four hundred millions of people,
—

the future generations—are involved in our program. If we fail in this,

the agricultural lands required for the maintenance of our population
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engaged in commerce and in manufacturing will give way to the inroads

of the latter.

National planning must include in its scope the application of the district-

ing idea over all areas likely to he developed. This requires the development

of regional surveys far more comprehensive in scope than anything yet at-

tempted. The physical resources and the possible economic development
of each and every part of the entire area of the nation must direct the

outlines of our plan.

EXTENSION OF ADMINISTRATIVE POWERS

But how shall we accomplish this? How may we proceed? What
shall be the framework of the organization to carry on this vast under-

taking? In terms of administrative technique I shall not attempt a de-

tailed answer. But I will suggest that by nature the problem requires the

extension of administrative powers and more "liberal" judicial decisions;

that we cannot deal with it through mere legislative initiation nor the

exercise of police authority nor by impotent citizen commissions. There

must be permanent, central executive agencies, municipal, state and

federal, to deal with matters of this sort and to serve as the focus of ex-

periments and of the knowledge gained in practice. These agencies must
be expert and liberal. In our municipalities, their physical organization
is generally in the hands of the city engineer. When it is proposed that

the city's physical arrangement be changed or works of importance de-

veloped, there is usually appointed a citizen commission, oftimes unpaid,
which is empowered to employ experts. These citizen commissions gen-
erate some interest and public sentiment, but they rarely possess power:

they render their report to a non-technical legislative body and pray for

favorable action. Sometimes such action follows; more often the report
is tabled. So it is with our states; and as for the nation, there is no single

body charged with the duty of surveying the conditions and organizing
the physical element into a plan expressive of unity of purpose.
We have left this tremendously important problem suspended, as it

were, in mid air. It is really the business of no executive authority to

look after matters of this sort. There are functionaries with little power:
but there are no administrative cabinet advisers to deal with this prob-
lem and to press upon the executive and the legislatures of our cities or

states or the nation the importance of action and direction; and what is

of equal importance, of bringing to a focus the result of experience, and

experience with this field. For upon the result of experience, and upon
comprehensive surveys must the nature of all legislative action depend.
And here we must enter a new field. Constructive legislation, so-called,

must largelj^ supplant restrictive measures. The control and direction

of credit must serve as the motivating power in developing the outlines of the

plan in reality.
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Survey our environment as disclosed in our centers of population ;
note

the utter lack of forehanded planning; note the jostling crowd of struc-

tures,
—

commercial, industrial, residential,
—built as taxpayers awaiting

the arrival of the appreciation of land values. Note the short-lived,

ugly contractions which we devise to provide for suburban transporta-

tion; the jumble of steel shapes and galvanized iron occupying our streets

and what could have been, through the exercise of a little foresight, the

open spaces in our plan. Note our pre-empted water fronts.

What is our outstanding impression? Is it not that all these elements

which comprise our cities are temporary and makeshift? Surely we can-

not mean that these contrivances are permanent. If we do, what an

expression of permanence!
No! We do not consider them permanent; they were projected in

haste to meet an immediate need,
—a need arising out of our lack of pre-

vision and foresighted planning; and we expect to scrap them.

But why should we scrap these things,
—our communities? Why

should we thus constantly waste the capital which is the product of labor,

thus invested? Why?
Because we have not thought this problem of organizing our environ-

ment through to a conclusion: because we have made no mature plans
based upoq accurate and comprehensive surveys of immediate and pro-

jected need.

WASTE OF CAPITAL AND LABOR

Can we continue this process? Can we continue to waste our accum-

ulating capital and our labor in building temporary buildings, temporary
cities? We cannot: we have already reached a point where it is of vital

importance that, we conserve our man power as well as our other mate-

rial resources; we must make every stroke of our hammers count.

Nor can we afford,
—we cannot possibly afford to allow our labor

to remain in idleness during extended periods as we have in the past.

Of all losses, individual and national, the loss of labor is the least

excusable.

With comprehensive plans before our cities for their orderly develop-

ment; with plans before our states and before the nation looking toward

the future organization of the major elements; and with a formulated

plan for the use of the credit of municipalities, of states and the nation,

it would be possible,
—it would above all be feasible to assume that the

use of lal)or in the provision of these elements could be so organized as

to make it utterly impossible to run head on into periods of depression

with the attending want and the bread line.

This is the key to the entire problem. It is the intelligent use of capi-

tal, the credit of our municipahties, or states, of the federal government,
which must be made the creative agent in establishing the framework of

the national plan.
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For this very purpose do we now use credit. It is the principle which

underlies the operation of the Farm loan board. This represents, how-

ever, but a tiny fragment of a comprehensive plan of action. It is, how-

ever, a significant fragment, for it establishes the principle that the direc-

tion of national credit is necessary to counteract the forces which gather
about the use of capital lodged in the hands of groups whose interests are

individual and local and whose acts, based upon selfishness and economic

fallacies, develop conditions which are anti-social.

There is no greater fallacy than that expressed in the warning not to

tamper with the great natural economic currents. Natural economic

currents have not existed since the dawn of the most primitive civiUzation.

But what do we mean bj^ "economic"; do we really know? Has the

term a definite meaning? To me, as it is now used, it is but an apology,
an excuse, a scientific curtain which we draw to conceal our selfishness.

We know too well the waste in life exacted by our industrial system,
our system of credit, by our lack of prevision, by the sordid, unsanitary
conditions under which a vast number of our population live, and some-
times our spirit rebels. We are filled with a great sympathy and an

earnest desire to help; but we are halted in action by an influence, a

power, which says: "thou shalt not," for such action would not be

"economic"; which is the same as saying that the moneys invested would
fail to return a certain fixed per cent. We have chosen the wrong norm
of measuring values in the western world; "economic" we associate with

invested capital and interest return when we should associate it with

values related to life.

And so it is that in the technique of reconstructing old cities and in

developing the new, and in Knking them up to the natural resources and
the great agricultural areas still to be really developed, and which must be

maintained to make life possible, new laws, new administrative methods,
new systems of credit may be of little avail. Again would we develop

congestion, the slum and soulless industry just so long as our "economic"
norm of measuring accomplishment is associated with the narrow finan-

cial meaning surrounding its present use. The term "economic" nmst
be based upon a condition associated with life and not with money.

Utopian, impractical, a dream! Why? Does it so appear simply be-

cause tliis concept of basic values does not happen to coincide with that in

common use? That is no sufficient reason. We may develop all sorts

of motions which similate forward movement in the attempted execution

of our program of reconstruction
;
but we, the states, the nation and the

entire world will mark time in the march of human progress so long as we

cling to the fallacies surrounding the use of this term.
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PUBLIC EMPLOYMENT
DR. CHARLES A. BEARD

New York City^

THE OLD AND SIMPLE CREED OF POLITICAL ECONOMY

MEN
of my generation who in their youth entered upon the study

of pohtical economy found already prepared for them a per-

fectly clean-cut system of dogma which may be briefly sum-
marized as follows: "The individual is the unit of society. Each person

by pursuing his own interest arrives at the goal for which his talents and

aptitudes best fit him. Capitalists compete with one another and the

most efficient producer of goods survives. Laborers compete with one

another and each receives a wage which is accurately adjusted to the

value of his labor as determined by supply and demand. It follows from

this hne of reasoning that prices, wages, and conditions of living are not

matters of concern to the government and that the sole function of the

state is to draw an iron ring about the individuals battling for their

respective rewards, keeping the peace within the sphere of liberty thus

delimited. The grand result of the untrammeled individual quest for

success is inevitably the greatest good for the greatest number, perfect

liberty, social harmony, universal well-being, Utopia."

OUR LITTLE SYSTEMS HAVE THEIR DAY

This theory of political economy was exceedingly attractive to my
youthful mind. Indeed it seemed to appeal irresistibly to all those who
like simple finality and who enjoy sinking back into comfortable and

efifortless security after having recited their creed. The only trouble with

the splendid scheme of logic lay in the fact that the world persistently

refused to walk in the ways prescribed by the doctors of political economy.

Capitalists insisted on combining, and laborers insisted on forming unions

and thus there was built up within the state two great powers, each of

which exercised a marked influence on the course of public policy. More-

over, the government, which was to do nothing but act as a policeman

keeping order among individuals battling for their respective rewards in

this world's goods, found itself, in spite of the best of intentions, compelled
to undertake work which, according to the doctors of political economy,
it was physically and mentally unable to do.

GOVERNMENT WOVEN INTO THE TEXTURE OF OUR ECONOMIC LIFE

Indeed the most striking feature of modern politics is the steady in-

crease in the number and variety of governmental activities. It makes no

'Director of the New York Bureau of Municipal Research and Training School for

Public Service.
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difference what party is in authority. It may be the party of Hamilton

and nationalism which was early committed to the doctrine that the pow-

ers of the general government should be used freely and generously to

protect, assist, and encourage private enterprises; or it may be the party

of Jefferson and the New Freedom which, traditionally at least, is com-

mitted to the principle that the government which governs least is best.

Each party cries out at the type of interference devised by the other and

proceeds to propose its own hnes of intervention. Democrats solemnly

inform us that a protective tariff is unconstitutional and proceed to cre-

ate a commission of experts presumably for the purpose of discovering

what kind of protection is good for the country. Leading RepubUcans
disinter Herbert Spencer's Mid-Victorian doctrines of individuaHsm and

publish them to mankind as the latest word on sound politics and then

solemnly warn us that unless we have government intervention in the

form of a protective tariff, labor and capital will perish from the United

States. Democrats defend the government's use of power to establish

an eight-hour daj'- or higher wages for chosen workmen and then decry

as outrageous the government's interference in the form of a tariff, theo-

retically favoring the maintenance of a high wage standard in American

industries. New York city property owners protest in the name of lib-

erty and humanity against orders requiring them to install fire preven-

tion apparatus, and then turn around and demand in the name of good

city planning the protection of their property rights against encroach-

ment.

To speak concretely of developments, before our entrance into the

Great War the congress of the United States established an eight-hour

workday for certain railway employes and created a commission to ob-

serve its operations
—presumably a commission of men charged with the

slight duty of mastering the mysteries of railway operation within a period

of a few months. It created a shipping board with extraordinary powers
in the matter of building up a national merchant marine. It passed a

federal employes compensation law and authorized a commission to ad-

minister its provisions. It founded a farm loan board to engage in rural

banking and be responsible among other things for learning the technicali-

ties of agricultural economics. It appointed a committee to study the

whole problem of government ownership of railways. It enacted a cotton

futures law, a grain standards law, and a warehouse law, all calHng for

expert knowledge of broad domains of private economy. I shall say

nothing of such light matters as the interstate commerce commission,

which had control over all the intricate processes of common carriers, of

the federal trade commission, of the work of valuating railwaj^s, of pure

food laws calling for experts in chemistry and bacteriology, or of state

and municipal enterprises demanding the highest talent in every branch

of science and economics. Moreover, I shall say nothing of the war meas-
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iires, of the war industries board, war risk insurance, the United States

housing bureau, the war trade board, and the league of nations.

We may differ among ourselves as to the wisdom of this or that act or

this or that type of intervention and undertaking, but we know that most

of this new governmental functioning is not the product of Democratic

perversity, Kepublican paternalism, or Socialist vagaries
—it is the prod-

uct of our industrial civilization. It may be diminished here or altered

there, but it cannot disappear unless we return to the hand loom, the

stage coach and the tallow dip. I may be wa'ong, but I believe the day is

past when any organization of capital or labor will be permitted without

government intervention to paralyze or even tie up indefinitely any one

of the great industrial processes upon which the life of the people depends.
If this is true, then the government has ahead of it more staggering enter-

prises than any that it has yet undertaken.

groups of labor viewed from the standpoint of relation to

"government

When we come to face therefore the facts as contrasted with the theories

of modern government we find ourselves reluctantly compelled to con-

front the whole area of industry and employment in all of its varied phases,

especially with reference to conditions of labor and factors of efficient

production. The Great War has onh' emphasized what close observers

have long known, namely, that the organization and mobilization of labor

is the heart of the whole problem of industrial ethciency. ^'iewed from

this standpoint all labor comes into one of three vital relations to the

government :

1. Those engaged in purely private enterprises, such as garment-

making, boot and shoe-making, and the like. With regard to this group,

the relations of the government to private activities are somewhat re-

mote but nevertheless real because the government must prescribe

the conditions under which labor and capital can be organized and

strikes conducted. This inevitably involves an attitude and a policy.

The government can create legal and police conditions which will readily

break strikes no matter how well organized, or it can assume an attitude

which though apparent!}' impartial, will facihtate the elTectiveness of the

strike as an instrument of economic coercion. The future position of the

government with regard to this matter will undoubtedly be controlled

in a large measure by our standards as to emploj'inent conditions and will

in turn profoundly affect the course of industrial evolution. In other

words, whatever that policy may be it will produce reactions that will

alter it. Moreover, as the number of persons employed directly by the

government increases the principle of marginal utility will apply and the

wages paid, and the conditions established by the government will ma-

teriall>- allect the wages and standards in purely private enterprises.
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This, however, need not concern us here but it must be taken into account

by those who attempt to deal in a large way with the problems of public

employment.
2. Without stopping to consider that a verj^ large group of workers

employed in mines and basic industries enjoying special advantages

through a quasi-monopolistic command of natural resources which will no

doubt bear an increasingly significant relation to the government in the

future, we may take up next in order of their public relationship the mil-

lions of workers employed by the railways and public utility concerns

throughout the United States. Such workers fall in a special class be-

cause the income of their employers is subject to public regulation and

control. Although up to the present time we have viewed the regulation

of utility rates largely from the standpoint of service to consumer, it

cannot be doubted that we shall be shortly compelled to take into account

the wages and conditions of labor which will be determined by the rates

fixed. Indeed the time is now arrived for this consideration. In the

face of rising costs of labor and materials the low rates granted to utilities

are beginning to react in the form of poorer service. When the demand
for better service is made utility companies reply that they cannot im-

prove service without securing better labor and that they cannot improve
labor conditions unless they can charge rates that will admit of higher

wages; and so we revolve in the vicious circle. Nevertheless, when all

is said and done we are face to face with the fact that wherever the gov-

ernment, national, state, or local, regulates rates it does by that fact

assume moral responsibility and actual responsibility for labor conditions

and to that extent also it must have a positive labor policy. This seems

as unescapable as the axioms of the multiplication table.

3. Finally, we come to that growing army of persons employed by the

government directly. On the eve of our entrance into the Great War a

competent engineer, Mr. J. L. Jacobs of Chicago, estimated the number
of civil servants employed by all governmental divisions in the United

States at a figure between 1,880,000 and 1,980,000. In a short time we
shall have two million regular government employes—a number equal to

almost two-thirds the white population of the United States when the

Republic was established. This number was about doubled by the gov-

ernment's assumption of the management of the railways and at least 300,-

000 more were added by the taking over of the express, telephone, tele-

graph, wireless, and cable systems. No doubt many will find comfort in

the thought that this latter aggregation of workers will return to the sphere

of private enterprise after the war, but such will do well to remember that

the Adamson law was enacted in 1916 and that these workers, on the re-

turn to private ownership if it comes, will all fall within the second group
mentioned above, namely, public utility workers whose wages depend in

the last instance upon the rates fixed by the government—national, state,
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or local. Not even the most venturous have suggested that transporta-

tion and utility companies should be permitted to fix any rates they please.

Shippers and the general travehng public would not allow that, even if

organized labor had no voice in the matter.

ELEMENTS OF A CONSTRUCTIVE POLICY

It seems, therefore, whether we like it or not, that we are driven by the

irresistible forces of circumstances to face the necessity of developing a

governmental labor and emplojmient policj^ extending far beyond our

ordinary' concept of the merit system in civil service.

In analyzing this problem into its elements the following matters im-

perativel}^ command consideration :

I—Recognition on the part of the public of the vital character of trained

technical service. The public must be educated to appreciate the neces-

sity for trained and expert leadership especially in the higher ranges of

public administration, because, next to the increase in the number of

public employes the most striking fact in modern politics is the variety

and complexity of the burdens we have thrown upon public employes.

They must be proficient in all the known sciences; they must master the

intricacies of industrial and transportation technology; they must be pro-

ficient in chemistry, bacteriology, engineering, economics, accounting,

finance, and all the difficult branches of public administration. A few

generations ago, a president of the United States could truthfully say,

"The duties of all public officers are, or at least admit of being made, so

plain and simple that men of intelligence may readily qualify themselves

for their performance." Contrast this genial assumption with technical

facts of modern administration. The trained technologist and manager
is the keystone of the arch. This was fully recognized by Lenine, the

leader of the Russian Bolsheviki, in his remarkable speech before the

Russian soviet at Moscow last March, in which he took the position that
«

without expert accounting, managerial, and technical service the whole

structure of social democracy would crumble to dust, in spite of the loy-

alty of the proletariat and the moral enthusiasm of the idealists. Surely
this is a wholesome warning to those Americans who in their self-sufficient

ignorance propose to conduct government without experts.-

II—Reconstruction of civil service along lines of sound employment
administration. "With a public educated to a full appreciation of the

place of technical service in modern government we have the following

tasks before us: (1) So ordering our civil service that men and women can

find careers in it, rising from the humblest positions to the highest and

migrating from city to city and state to state with the course of enlarged

^ The author does not overlook the fact that the arrogance of many self-consti-

tuted experts is partly responsible for the decredit that has befallen them in some

quarters.
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opportunities; (2) standardization of salaries and grades; (3) the es-

tablishment of institutions and courses of instruction to train for the op-

portunities in the public service provided by an enlightened public;

(4) provision for the continuous training of those admitted to the lower

ranges of the public service while they are in the service, thus preparing
them for progressive advancement according to their talents and apti-

tudes, thus opening careers to ability all the way from the grade school

to the highest technical position in the country; (5) the development of

a science of public administration in all of its branches to take the place

of that pseudoscience of administrative law which is in the main a guide

to the art of administrative nihilism.

Ill—Transformation of our civil service commissions into employ-
ment administration departments, charged not so much with the dutj^ of

keeping rascals out as with the infinitely more important task of getting

efficient workers in. Our commissions should become genuine recruit-

ing agencies prepared to supply the government with the type of service

needed at any moment, with maintaining a loyal personnel, with working
hand in hand with educational leaders, organized labor, and public em-

ployment bureaus. If it be said that politics in the low sense will make
this impossible, my reply is that in the present crisis of the world, politics

of the old and evil days must become impossible. Whoever is not pre-

pared for that is an enemy of America.

IV—The right of public employes to organize associations other than

those purely benevolent in character. This implies the right to elect

agents and deal with the government as ordinary unions deal with their

employers. A necessary corollary of this is the right to affiliate with

unions of specific trades and finally with general federations. Inevitably
this involves the right to exercise political and economic coercion, to strike

and picket. Already the signs of a movement in this direction are ap-

parent among certain groups of federal employes and some city employes.
It is, of course, easy for an excited patriot to declare flatly that public

employes should never have the right to strike. It is certainly shocking
to think of the post-office employes laying down their mail bags and walk-

ing out, and it might be easy in the present stage of our political develop-
ment to forbid such action under drastic penalties. Nevertheless, with

the growth in the number of public employes, their increasing organiza-
tion and their tendency to affiliate with other labor organizations, it is

hardly to be doubted that we shall have to face in the field of public em-

ployment something more formidable than the ordinary association that

annually beseeches congress for an improvement in the conditions of em-

ployment. It is not what would be ideally perfect, or what would meet

our personal convenience most happily that we shall have to consider,

but rather, what balances, compromises, co-operative adjustments, and

moderations of forces we can best make for the pubhc good. Those are
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the truly wise who reckon with their host. If public employes are denied the

right to organize and to use coercive measures, they must then leave their

fate entirely in the hands of a benevolent legislature; and it must be said

that the wages and hours of many public servants are not such as to con-

vince a close observer that the government is always a benevolent em-

ployer. But that is not all. Assuming for the sake of argument that

the government could be counted upon to be as benevolent or even more

benevolent than private employers, experience has shown that the grow-

ing spirit of the independence.among those who labor calls for a partici-

pation in the social process other than that of drawing the pay check.

It is not benevolence that America stands for. The Hohenzollerns were

benevolent in times of peace; the spirit of America is the spirit of self-

government and any scheme of political economy which leaves the spirit

of the people out of account is not well founded. By the careful use of

such powers of observation as we can command and the use of such nat-

ural reason as is vouchsafed to us by Providence we seem driven to the

conclusion that our governments, national, state, and local, must be pre-

pared to deal with large bodies of powerfully organized labor, with poten-

tial coercive powers to be restrained not by legislative fiat but by the

spread of the co-operative idea and the adoption of co-operative policies

in public employment.
V—Closely related to the subject just mentioned is the problem of a

more reasoned policj^ with regard to the political activities of public em-

ployes. This question falls into two rather distinct parts, namely, in

what political activities bearing directly upon their hours, wages, and

conditions of employment may public employes engage; and secondly,

in what political activities relating to the general issues of citizenship

may they participate? We now have an ill-digested mass of federal and

state legislation and executive orders on these matters which, on examina-

tion, reveals no consistent public policy. We see women discharged from

emploj-ment for advocating woman suffrage, on the ground that such ad-

vocacy constitutes political activity.^ On the other hand, we find men in

public employment in our states running for the legislature on the Social-

ist ticket and at the same time retaining their positions. Shall a man be

discharged from public office on account of his advocacy of a single tax,

antivivisection, or the short ballot? Are we to exclude from political life

thousands of our best men and women, to deprive them of the right to

participate in the affairs of citizenship not merel}^ passively by voting but

by open and honorable advocacy of public policies? Obviously this is a

question not to be answered lightly, but it must be answered. With the

increase in the number of those in government employment a negative

answer becomes impossible.

' It is fair to say that the accuracy of this statement has been challenged and that

Ihcre has been no time to make an exhaustive examiiuilion of the charges and answers.

C. A. B.
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To sum it all up, how can we make our science of government a true

science of administration rather than a device for distributing party

spoils, and how can we, at the same time, retain and develop those demo-

cratic ideals which we have thought worthy of this great nation? Indeed,

it may be that we shall very soon be compelled to answer a still more

significant question, namely, how well prepared is the government to aid

in the substitution of co-operative mediation between producer and con-

sumer for the mediation thus far furnished by business men alone?

Those who cannot bear the light had better not lift the veil.

PROBLEM OF RECONSTRUCTION
WITH RESPECT TO URBAN

TRANSPORTATION
BY DELOS F. WILCOX, PH.D.

New York City

WE
have reached a crisis in the street railway business. The
crisis has been hastened by the extraordinary prices of labor

and materials and by the scarcity of capital incident to the

carrying on of an unprecedented war in an unprecedented way, but its

origin lies much farther back. It is doubtful whether the close of the

war will restore normal conditions in local transportation, and even if

approximate!}^ the old conditions should be brought back it will not be

easy for the street railways to recover from the severe financial distress of

the present time. It is like a long spell of sickness with a man who is

past his prime. The street railways may "get around again," but they
will "never be quite the same" as they were before. Only the other day
at the conference of the American Electric Railway Association in New
York city a resolution was introduced by the president of the Milwaukee

Electric Railway & Light Company and referred to the executive com-

mittee of the association for consideration and report, setting forth the

present status of the street railway industry from the companies' point of

view and declaring in favor of the public acquisition and the future public

operation and development of the street railways of the country. It can-

not be doubted that the street railway companies are suffering from some

desperate malady when the cause of municipal ownership begins to -get

recruits in these high quarters.

THE FIVE-CENT FARE AS THE BASIS OF SPECULATION

The traditional fixed five-cent fare with general free transfer privileges

has heretofore been the chief bastion of the speculative line of defense in

the street railway business. The municipahty, without transit initiative,
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generally without transit powers, has said to the street railway promoter:
''Here is a franchise to use our streets. You maj^ charge five cents a ride.

Go to it and make what you can." That looked good to the promoter,

and so he estabhshed a stock and bond factory for the purpose of carrying

out his speculation. It must be admitted, I think, that in the development
of street railway systems and the corporations which control them in this

country, the idea of public service has generally been incidental. The

driving force, the motive that has negotiated franchises, engineered

leases, consolidations and mergers, and piled Ossa on Pelion in the organi-

zation of holding companies, has in the main been the desire for illegiti-

mate profits. I do not refer in this connection to the superintendents of

transportation and other members of the operating forces, but rather to

the financial magnates who deal in traction securities and exercise ulti-

mate control over street railway policies from the private point of view.

These gentlemen reside in the financial centers of the country and in their

manipulation of street railway properties represent all the evils of in-

direct, unregulated, absentee ownership. The application of the gam-
bler's motives to the control and manipulation of street railways has

resulted in almost universal overcapitalization, inflated claims of value,

and reckless financing. The street railway business is now on the rocks.

The speculative regime has proved to be a dismal and deadly failure.

WHAT STREET RAILWAY COMPANIES SEEK TO ACCOMPLISH DURING
THE WAR

In the present era of financial distress, when it is evident that there is

no future for speculation in street railway enterprises, the public service

corporations are seeking to save themselves by accomplisliing three

things:

First, the definite abrogation of their contracts with respect to rates

and fare limits.

Second, the definite public recognition of their capitaHzation and

earnings prior to the war as not excessive.

Third, the definite shifting of responsibility for wage increases to

public agencies, with the corollary that the bill is to be passed
on to the ratepayers.

Everybody is sick and tired of the speculative game as applied to urban

transit, but there is trouble about the conditions upon which the transi-

tion to a new order should be made. The gamblers who have lost are

unwilling to pay up and the gamblers who have won are unwilling to

give up. The public is being asked to make good past losses as well as

to assume future risks. The losers want to usher in a non-speculative

regime which shall be dated back for a generation or two, but with

respect to losses only. The winners also want a non-speculative regime,
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but they do not want it dated back far enough to make them disgorge

past profits to make up for impending deficits.

The present status of the street railways is unsatisfactory to all parties.

The sky is full of portents for the future. Disaster to the present invest-

ors is imminent and perhaps can be averted only in case the pubUc either

unwittingly or from a mistaken sense of duty condemns itself to financial

servitude time without end.

The general outlines of the situation are fairly distinct. They may be

summarized as follows:

PERSISTENT EVILS OF OVERCAPITALIZATION

'

(1) Unsound and reckless financing has been characteristic of the street

railwaj^ business. Overcapitalization is general and the all but universal

tendency of the companies is to swell the capital account at every oppor-

tunity. Appropriations for the amortization of obsolete and superseded

property have been either scant or entirely lacking. For some years past

the companies have sought by every possible device to read values into the

properties in an effort to justify and support existing overcapitalization

instead of reducing the capitalization to fit the values that really exist.

Even the control over capitalization exercised by public service com-

missions has been quite ineffective as a remedy for past evils and only

partially effective as a preventive of future ones. The commissions as a

rule have no power to compel a reduction of existing capitalization and

the new securities issued under public control are thus put upon a par

with old securities which represent uncertain values. Even in the issu-

ance of new securities inflation continues to take place through the prac-

tice of the commissions in permitting stocks and bonds to be sold at a dis-

count. The financial conditions which often seem to make this practice

a necessary one have been brought about in large part by the uncorrected

overcapitalization which took place prior to the period of public regula-

tion. It is a universal characteristic of overcapitalization that it tends

to destroy or impair the credit of the corporation and thus tends to make
the financing of capital additions costly, if not impossible. From every

point of view overcapitalization is fundamentally unsound. The only

way to cure it is to get rid of it. It is hopeless for a company to try to

live it down without correcting it. A remedy that merely applies to

future capital additions is no remedy at all. So long as overcapitaliza-

tion lasts it impairs credit, overloads fixed charges and stimulates con-

troversy between the company and the public. So long as overcapitali-

zation exists every street railway manager has to be double-faced. To
the public he must make professions of interest in service. To his finan-

cial masters he must prove that his one aim in life is to make the common
stock pay dividends.
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INCREASED COSTS OF SERVICE

(2) The street railway lousiness underwent an enormous expansion

following the introduction of electricity as a motive power. It was

thought that electrical operation would result in such a lowering of the

cost of transportation service as to make almost any kind of a street rail-

way profitable. Lines were consolidated, systems extended and service

improved. The effects of this expansion were already being felt when the

enormous increase in the cost of labor and materials during the war period
struck the industry a paralyzing blow. It may be said that the last saw-

log that broke the camel's back was the action taken by the War Labor
Board in awarding to street railway employes wages that seemed fabulous

in this industry and that were in many cases more than the men had
asked for. To "the man on the street" the cost of operating street cars

lias seemed nominal, but even he is beginning to realize that the companies
are being hard hit by war conditions. It is, of course, uncertain as to how

long existing prices will prevail, but any substantial decrease in wages in

the future to correspond with a general lowering of the price level is likely

to be a slow and painful operation. The unionization of street railway

employes has been going forward rapidly and it is not likely that they
will accept radical reductions in pay without a fight. Every strike means
at least a temporary disaster to the company and for that reason every

company will be slow to force the issue of lower wages even if general

labor conditions seem to warrant a reduction.

MORE REVENUES THE INSISTENT DEMAND

(3) Excessive fixed charges due to overcapitalization and increased

operating costs in the present emergency together have eaten up the com-

panies' revenues and left the stockholders exceedingly hungry. Certain

economies have been attempted but in most cases their effect is quite in-

significant as compared with the increase in expenses. Moreover, some

of these economies, such as the skip-stop and the reduction in car sched-

ules, tend to decrease the service to the public and indirectly to reduce

traffic and revenues. One-man car operation, which is one of the most

promising economies on the program, cannot be effected without con-

siderable delay and the expenditure of considerable sums of money for

new or remodeled cars; and the new capital that would thus result in the

reduction of expenses cannot readily be had. To ask the street railway

companies under present conditions to economize first, and to seek ad-

ditional revenues later on if necessary, is much like the wholesome prac-

tice of compelling a tramp to saw wood before he is given a breakfast.

That is all right if he had a good supper the day before, but if he has gone

hungry for a week the strict application of the rule may prove to be both

cruel and ineffective. At any rate the companies are in a state of mind

where they demand more revenues and insist that they must have them

at once or stop functioning.
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THE ABROGATION OF FRANCHISE CONTRACTS

(4) Street railways get the bulk of their revenues from fare-paj'ing

passengers. If the rate of fare is fixed and unchangeable the only way to

increase the revenues from this source is by an increase in traffic. If the

cars are already overcrowded or if the people are moving to other com-

munities, the companies see little hope in this direction. For the imme-

diate relief of their financial pains they see no better way than the abroga-

tion of their franchise contracts and the increase of the rates of fare. It

has often been charged that contracts between cities and street railway

companies are enforced to the letter when their terms go against the pub-

lic, but that it proves very difficult indeed to enforce them when they go

against the companies. At any rate it is a curious spectacle to see the

protagonists of vested interests, who have so often invoked the sacred

provisions of the federal constitution to enforce the obligations of con-

tracts, now coming before the public service commissions and without

even an apology asking that the provisions of their municipal contracts

be set aside because they need more money.
An extraordinary development of law and public policy is resulting from

these conditions. In some states franchise contracts have been expressly

exempted from the control of the commissions, but in general it may be

. said that where full-fledged public utility laws have been placed upon the

statute books, the courts are holding that the commissions have rate-

regulating powers superior to the provisions of municipal contracts. The

theory is a simple one. The first premise is that the state legislature is

supreme and that municipalities have no rights or powers which have not

been derived from it or which may not be withdrawn by it. The second

premise is that the state, in the exercise of its supreme authority, subse-

quent to the granting of powers to municipalities, has chosen to exercise

certain of them itself. It is as if a man were to delegate his son to carry

on a certain portion of his business and to authorize him to enter into

contracts for the purchase of supplies or for the construction of a new

building. The son proceeds to make terms with a contractor. Subse-

quently, the contractor finds that his contract is unprofitable and desires

to be released from certain of its obligations. Instead of going to the son

and securing his consent to a modification of the contract, the contractor

approaches the "old man" and submits evidence to show that the con-

tract is onerous. Thereupon the father, without consulting the son or

securing his consent, exercises his own superior authority and modifies

the contract for the benefit of the other party. It is admitted that the

father could not modify the contract for the benefit of the son without the

contractor's consent, but it is maintained that if he wishes to sacrifice his

own interests as represented by his son he may do so, so long as the con-

tractor is wilHng to modify the agreement. The son is nobody.
This theory as applied to the relations between the legislature and the
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municipalities with respect to the modification of franchise contracts

leaves the municipalities without ultimate authority and makes it im-

possible for them to enter into contracts with public service corporations

with any assurance that the contracts can be enforced. The cities do not

take kindly to the abstract theory of the law that they have no rights

which may not be sacrificed by the legislature without their consent, and

the whole purpose of the municipal home rule movement during the past

forty years has been to overcome or circumvent this theory. The situation

is developing, however, so that in many states constitutional home rule

provisions have become ineffective with respect to this particular matter.

The importance of this development upon the power of municipalities to

deal with the street railway problem in an effective and constructive way
can hardly be overestimated.

COMPETITION IN A NEW FORM

(5) It is a particularly interesting development that now, just as we
have come to give legal recognition to the theory of monopoly in public

utility service, the practical conditions of monopoly which formerly sur-

rounded the street railway business have been considerably modified.

Street railways unquestionably render a necessary service to urban com-

munities. It is also unquestionable that they can be operated more

economically and can render better service to the public if the business is

handled by a single agency in each separate urban community, but the

development of private automobiles and of jitney busses has been so great

in recent years as to make serious inroads upon the traffic on which the

street railways must depend for their financial support. In other words,

just as monopoly has received legal recognition, effective competition has

been re-established by a different type of vehicle. The effect of auto-

mobile and jitney competition upon the present financial condition of the

street railways and upon their financial prospects for the future is profound

and, even from the public point of view, alarming.

REVERSAL OF POLICY AS TO DEVELOPMENT OF TRAFFIC

(6) With expenses increased, traffic curtailed by competition and in-

creased revenues sought through increases in rates of fare, a crucial test

is being applied to the street railway industry. If the unit fare is raised

from five cents to six cents, this should produce a 20 per cent increase in

revenues; if it is raised to seven cents, we should get a 40 per cent increase

in revenues; and if raised to eight cents, a 60 per cent increase in revenues.

This is on the assumption that the same number of passengers would ride,

but the experiments have been made and it has been found that an in-

crease in the rate of fare tends to reduce traffic. Street railway service is

indeed a necessit3' to every large city, but there is a considerable margin
of use of street railway service in ordinary times which is not a necessary use
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but merely a convenience. The tendency of the increased fares is to reduce

this convenience traffic, which, obviously, is for the most part the short

haul traffic, and this is admitted to be the portion of the traffic that is

most profitable to the companies. We have, therefore, in the straight

increases of fare which have already been allowed to many street railways,

and which many others are clamoring for, a tendency of profound impor-

tance, both from the point of view of the financial interests of the street

railway business and also from the point of view of the social importance
of the street railway service.

Hitherto it has been recognized as a most important element in en-

lightened street railway policy to adopt all available means for the devel-

opment and increase of traffic. All progressive companies have looked

upon such an increase as beneficial to them, and all pubhc authorities,

except the late Mayor Gaynor of New York, have regarded the increase

in the riding habit as a normal and healthful concomitant of urban ci\'iliza-

tion. Now under the stress of financial need the companies have been

adopting measures which in fact tend to drive traffic away and to elimi-

nate that portion of it which cannot be regarded as an absolute necessity.

We can understand how in time of war when economies of man-power,
fuel and equipment are urged upon everybody, an appeal to the public to

use the street cars as little as possible might have some basis in sound

reason and good public policy. The same may be true in times like these

when a plague is in the land and crowded street cars are supposed to be a

prolific means of spreading the contagion, but from the companies' point

of view a curtailment of the use of the street cars, whether voluntary or

involuntary, means a radical change in the financial outlook of the busi-

ness, and from the public point of view it means a change in its concep-

tion of the social value of street railway service. The question is: Do
we ride too much? Was Mayor Gaynor right when he sent his cynical

reply to the man who complained that the Brooklyn Rapid Transit Com-

pany did not heat its cars? The mayor told the man that his proper

remedy was to walk, as he did; in that way he could keep warm without

any trouble.

As the matter now stands, the straight increase in fares is tending to

transform the character of the street railway business from that of a pub-
lic utility, intended to meet public convenience and give the widest pos-

sible public service, to that of a business occupying the streets for the use

of a limited portion of the population whose necessity balks at no increase

in cost or whose financial ability is unaffected by so insignificant a matter

as street railway fares. The situation presents a complex combination of

sociological, psychological and economic factors that is putting the intel-

ligence of street railway managers visibly under strain.
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THE ZONE SYSTEM BEING INTRODUCED AS A MEANS FOR INCREASING

REVENUES

(7) Up to this time the one-city-one-fare poHcy has been characteristic

of American street railway development. We have all supposed for a

generation that this policy was based upon profound considerations of

urban development. Specifically, we have thought that it was respon-

sible for the development of the suburbs and the avoidance of congestion.

^New York city recently pledged some $250,000,000 to guarantee the

profitableness to the rapid transit companies of a uniform five-cent fare

with long rides. But within the last year since the street railway com-

panies have felt the real pinch of poverty and have made a radical increase

in revenues the dominating feature of their program, we are seeing the

zone system introduced in various forms in many American communities

without any real reconsideration of the reasons which we have always

supposed were at the basis of our established American policy. Lender

cover of the Great War, when people are thinking chiefly of events in

Europe, it appears that a long-established custom based upon a well-

defined public policy is being overthrown, and a new custom hitherto

rejected is being substituted for it merely as an incident to the insistent

demand of the street railway companies for more revenile, regardless of

the consequences.

It may be that the one-city-one-fare policy as hitherto applied in this

country is a false and losing policy. It may be that a zone system will

be worked out which is entirely consistent with the best ideals of city

planning and the social development of urban communities, but if this is

so it ought to be determined as the result of a careful investigation and

reconsideration of all the factors from the public point of view. The

change certainly ought not to be made over night merely as a device for

extracting from an unwilling public a larger compensation for the service

rendered by street railway companies.

STRIKES AND CIVIC DISORDER AHEAD UNLESS EFFECTIVE MEASURES ARE

TAKEN

(8) A street railway strike has usually been a signal for disorder and a

reversion to a state of semi-barbarism in the midst of the centers of civili-

zation. That continuity of street railway service should be left to the

mercy of contending economic forces, without any public authority to

compel peace and performance of functions, has long been recognized as

anomalous and dangerous to society. Two years ago attention was

shari)ly directed to the necessity for legislation to prevent strikes among
public utility employes and considerable progress was made in the dis-

cussion and formulation of plans to that end. When America entered

the war, it became a matter of paramount national importance that labor

troubles should be minimized and the interruption of vital public serv-
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ices prevented. The War Labor Board was established. It has now
been functioning for several months with notable success so far as the

settlement of strikes is concerned, but as already noted its awards have

greatly accentuated the financial problems of the street railways. More-

over, these awards have raised issues of public policy which were quite

beyond the scope of the War Labor Board to settle. We are now face to

face with the alternative of providing permanent and effective public

machinery for adjusting street railway wages and conditions of work or

of risking an era of profound civic dangers due to an unprecedented break-

down of urban transportation service by reason of industrial conflict.

SYSTEMS THAT HAVE GROWN BEYOND MUNICIPAL BOUNDARIES

(9) The enormous difficulty of properly controlling private companies
in the operation of street railways has been borne in upon the American

public for a generation past, and it must be said that the elaborate and

costly experiments which we have made in commission regulation have

not convinced the public that the problem has been /^olved. To these

long-recognized difficulties have now been added the financial difficulties

of the business from the point of view of the companies themselves. At

a time when the logic of events tends more strongly than ever before to

public ownership and operation, we are compelled to consider certain

practical difficulties which have grown up as an incident of the develop-

ment of the street railway business under private control. I refer to the

expansion of individual street railway systems be\^ond the limits of the

principal municipalities which they serve, so that at the present time

comparatively few large street railway systems are operated independ-

ently in single urban units.

We still talk of municipal ownei'ship and operation, but the fact that

the Public Service Railway Company of New Jersey extends its service

to no less than 140 municipalities, and that many companies in New
England, Pennsylvania and other portions of the country have similarly

expanded their systems, presents very serious difficulties indeed to the

practical application of the municipal ownership policy. In many cases

the consolidation of companies operating in widely separated cities has

gone far beyond the requirements of public service. A -separation of

these systems into several units under municipal ownership and operation

would not be seriously disadvantageous to the public. Yet it must be

said that in communities where municipal boundaries have not been con-

sistently expanded to keep pace with urban development, there are many
cases where it would be fatal to the efficiency of the street railway service

to cut it in two at existing municipal boundary lines. No doubt a plan

could be worked out by which the principal municipality in a group served

by a single street railway system could become the successor of the com-

pany for the ownership and operation or at least for the operation of the
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street railway service both within and without its own corporate hmits,

but this necessity presents another hurdle for the municipal ownership
movement to take. A still more serious difficulty would be met in an

effort financiall}^ to unscramble the overgrown street railway systems

which, for purposes of municipal ownership and operation, should be

restored to their original condition of separateness. It must be admitted

that many of these systems, as they are now constituted, are about as

incongruous as the Austro-Hungarian Empire, but in most cases the

street railway Hapsburgs live in Philadelphia or New York. If we are

to judge from this analogy, the process of unscrambling the systems will

be long and tedious. It is often the despair of intelHgent municipal
effort that the control of the street railway property has been so enmeshed
in a series of complex and more or less secret feudal obligations to absentee

overlords as to make it difficult, if not impossible, to reach the parties who
have power to enter into a new agreement with the city based upon
modern principles.

PUBLIC OPERATION WITHOUT PURCHASE

(10) Under conditions that prevailed before the war a good many'
people who favored municipal ownership were opposed to municipal oper-
ation. We then had three distinct policies under discussion, namely,

(a) private ownership and operation, (b) municipal ownership and pri-

vate operation and (c) municipal ownership and operation. The con-

ditions arising out of the war and the precedents established by the

federal government in connection with the steam railroads and the tele-

graph and telephone lines, have brought another possible policy promi-

nently into view, namely, (d) private ownership and pubUc operation.
This policy has already been adopted in the Boston case, and the financial

difficulties in the way of immediate purchase of the street railway lines of

the country, coupled with urgency for financial relief of the companies,
are likely to bring very substantial support to this policy during the im-

pending reconstruction period. The advantages of retaining unitary

operation of large systems which are partly interurban are directing

attention to the possibility of state rather than municipal operation. It

may be safely assumed that the states are less keenly interested in owner-

ship as such than the municipalities would be. Therefore, we have to

consider a set of problems that are new and that are radically different

from the problems previously considered in connection with urban transit.

In view of all these conditions, what is to be done with the street rail-

ways?
THE SPECULATIVE ELEMENT MUST BE REMOVED

In the first place, it is agreed that the speculative element in street rail-

way investments must be removed and that the pubhc must get the bene-

fit and bear the burden of service at cost. The simple and obvious means
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of attaining these ends is public ownership and operation, or public opera-
tion with private ownership. But besides the difficulties inherent in

public operation, which are still terrifying to the majority of people who
are in a position to formulate public policies and put them into practical

effect, there is the immense difficulty in settling the dispute as to the value

of the property for the purposes of the change. Whether the public buys
the property outright or merely guarantees an annual return upon its

value, it cannot afford to recognize an investment that is grossly exces-

sive. The street railway business is not what it once was. Since the ad-

vent of the myriads of automobiles, a city can get along for a few days in

a lame sort of way even when the street cars stop entirely. It is still to

be expected that in normal times in well developed urban communities

the street railway business can be made to be self-sustaining. But the

future is far from rosy. Increases in unit fares and shortened fare zones

have a tendency to defeat their own immediate purpose and to stimulate

competition to make further inroads upon traffic. This forecasts a radi-

<;al change in the nature of the street railway as a public utility and in the

character of the service it renders The financial results of such a change
are extremely dubious. It is apparent that neither under private nor

under public management can there be any hopeful future for profit in

the urban transit business unless on the basis of the most conservative

capitalization. There is absolutely no hope that the mules which were

pulling street cars in 1879 and the cables that were scrapped in 1892 will

be able to continue indefinitely to earn dividends in the street railway
business. They have been outflanked. They should have retired long

ago. It looks now like unconditional surrender for them. The only

possible salvation of the street railway business as a business lies in the

cutting down of capital investments to bed rock value as a first step. The
celebrated halo of intangible value caused by the wearing down of new

property will have to be blown away and forgotten. The engineers'

dreams of overhead percentages designed to make up for deficiencies in

the value of visible property will have to be dissipated. Bond discounts

reflecting unsound financial arrangements, promoters' profits for securing

unprofitable franchises and promoting disastrous consoUdations, and

many another wraith of the corporation conjurers hired to find values

where they do not exist will have to be motioned away when the capital

account is being fixed. Perpetual rentals based on franchise values will

have to be cut off. I believe that by the use of drastic remedies such as

these and by the institution of economies such as one-man car operation,

the street railway business may be brought back in normal times to a

self-sustaining basis in most large urban communities. But where sub-

ivays are built in congested streets or suburban lines are extended through
the open fields, the net earning power of the business, if proper service is

•given, will be doubtful even under the best conditions.
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SERVICE MUST BE RENDERED AT COST

In the second place, it is pretty well agreed that, with the removal of

the speculative element, street railway service must be rendered at cost^

Of course, it is understood that the term "cost" includes the necessary

return upon a secured investment and the necessary compensation for

competent management. The cost, whatever it is, will have to be paid

either by the patrons of the cars or by the general public. As applied to-

an individual street railway enterprise, this is a corollary of the conclusion

that the speculative element shall be removed. As applied to the street

railway business generally, it is only another version of the well-known

axiom that you cannot eat your cake and still have it to eat. It is the

universal law of compensation that the cost of every service must be paid.

WAGES AND CONDITIONS OF LABOR TO BE FIXED AND STRIKES TO BE

OUTLAWED.

In the third place, the responsibility for fixing wages and conditions of

labor cannot be left as in the old days to the discretion of the employing

companies. There is still considerable difference of opinion as to the most

feasible solution of this problem. Labor hesitates to give up the right to

strike even in services where continuity is essential to the public welfare.

But it is intolerable that the public should have no guaranty of service

pending the adjustment of labor disputes. In my opinion, the power to

fix wages and working conditions will have to be conferred upon the same

public bodies which are vested with power to fix rates, and that strikes oa
street railways will have to be outlawed. This policy involves the par-

ticipation of public authority in a much more intimate and vital way in

the management of the business of urban transportation, and greatly
narrows the margin of difference between public control and public-

operation, but democracy cannot shrink from bearing the essential bur-

dens of governmental responsibility. It has applied for the job of running
the public affairs of the world. It must fit itself for the task and take

hold.

FIXED FARE AND SUBSIDIES, OR A FLEXIBLE FARE—WHICH?

This brings us to the fourth fundamental question of policy, as to which

no clear answer can yet be given. It is this: Shall street car fares be

maintained at a fixed low figure, regardless of the cost of service, any
deficits being made up out of taxes, or shall fares be flexible and be so-

adjusted as to place upon the riders the full burden of the cost of service

at all times? We used to ask the question : Shall the street railways be

operated for profit? That is now obsolete, and we have to deal with the.

obverse question : Shall street railways be operated at a loss? The issue

is fundamentally the same whether we continue private ownership and

operation or change to public ownership and operation. If we retain

private ownership with a guaranty of an excessive capital value, or if we
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go to public ownership by paying an excessive price, the chances of finan-

cial failure are excellent, no matter what rates of fare may be charged.
That will break off one horn of the dilemma and leave us with no alterna-

tive but to adopt the subsidy plan. But with a conservative capitaliza-

tion and prudent management, we may hope, in most cases, to be per-

mitted to answer the question on its merits. This is a fundamental

question of municipal policy and may give rise to sharp differences of

opinion. The one-city-one-fare rule which has prevailed so generally in

the United States up to very recent times is generally coupled with the

idea that transit should be cheap as well as of uniform price. It has be-

come clear through the experience of metropolitan cities that the area of

the uniform fare cannot be indefinitely extended, if the fare is to be kept
low and the transit system is at the same time to be self-sustaining. New
York city, after having been plagued for more than half a century with

intolerable congestion of population, thought it well within the last few

years to contribute an enormous sum of money for the express purpose
of insuring to its citizens a uniform low rate of fare over a very extended

area. Under the dual subway contracts, the city defers receiving any
return upon its own investment until all operating expenses and a fixed

return upon the capital of the operating companies have been paid.

Any deficits are to be made up out of taxes. In other words, New York

thought the uniform five-cent fare to be of sufficient social importance
to vote it an immense subsidy. On the other hand, in the recent legisla-

tion adopted by the state of Massachusetts establishing a board of trus-

tees for the public operation of the Boston Elevated Railway sj^stem, it

was expressly provided that the trustees should increase the fares to any
amount which might be necessary to make the enterprise self-sustaining

on the financial basis set forth in the act. It is not yet certain that the

board of trustees will be able to fix fares in such a way as to make the

system self-sustaining, notwithstanding the requirements of the statute. •

But at any rate Massachusetts adopted the policy of making the Boston

system self-sustaining under all conditions.

"horizontal elevator" service

The difference between this policy and the one adopted by New York
in the dual subway contracts is radical. For my own part, I am incHned

to the view that local transit will be recognized more and more as a public
function for the general convenience of the people, and that the New
York idea rather than the Boston idea will prevail. I am aware that at

the present time the trend is toward the adoption of the service-at-cost

plan with a fluctuating rate of fare. This is evidenced by the Cleveland

street railway settlement of 1910, the new Montreal tramways contract

of 1918 and the traction ordinances recently passed by the city councils

of Philadelphia and Chicago, as well as by the action taken by the regu-
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lating authorities in manj^ parts of the country authorizing an increase in

street railway fares above the traditional five cents. In my opinion^

however, this present tendency will cause a reaction as soon as general

conditions become normal again after the close of the war. The resent-

ment against the higher fares and the curtailment of traffic will together

tend to bring about a restoration of a low unit fare which in the case of

the great cities will be guaranteed by potential subsidies from taxation.

I am even inclined to expect that ultimately street railway service in

many cities may be treated as what might be called a horizontal elevator

service. No owner of an office building would think of charging a fare

on the elevators used in ordinary business service. It is only on the

special elevators which carry people to the roof for observation purposes
that a fare is charged. It is quite possible that in the future the city will

regard general convenience of movement within its limits as of sufficient

importance to provide transit service free or at a nominal rate. One

might think that free transit service would lead to excessive use and thus

prove to be an expensive luxury. It is a matter of common observation

that the human race is largely made up of persons who enjoy motion for

motion's sake. Many prefer jitneys to street cars, apparently because

the jitney is an automobile and furnishes the exhilaration of what is still

a comparatively novel kind of motion. The habit of riding in the street

cars for pleasure has been pretty well broken and there is little likelihood

that even if street car service were free on the normal routes of travel in

the business districts and between home and work the volume of traffic

would be in the long run excessive. Street car motion is no longer so

attractive as it once wa^, as other and newer kinds of motion and excite-

ment are now available.

CONTROL MORE DIFFICULT THAN OPERATION

We come, lastly, to the question of ownership and operation. It is

apparent that we have long since crossed the Rubicon. Street railway
service is a public function. The only question left is this: Shall the

municipalities or other public bodies perform this function directly, or

shall they contract it out to private agencies? In the future, city plan-

ning in the broad sense of the term, the development of municipal democ-

racy and the dictates of public policy, rather than the desire for profit,

must control. Even if private ownership and operation of transit lines i&

continued, the problem will be to make private ownership and operation
act as if it were public ownership and operation. The fundamental

motive that normally actuates private ownership and operation is irrecon-

cilable with the motive that dictates public policy. Both cannot prevail.

One must be held in check while the other controls the enterprise. If the

return upon private capital is guaranteed and is limited to a fixed annual

percentage, then we deprive the business of the alleged benefit of private
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incentive for economy and efficiency and these virtues of mangement will

in the long run be developed only through the substitution of minute

public control for the normal incentive of profit. It is to be noted, how-

ever, that from the public point of ^'iew economy is not necessarily ad-

vantageous when it interferes with service. In general the public may be

more interested in having good service than in ha\'ing economy of opera-

tion where that represents a curtailment of service as to either quantity
or quality. Likewise, the public's interest in efficiency is likely to be

more from the point of view of service than from the point of view of low

cost. Economy and efficiency, therefore, are of unquestioned impor-
tance to the public only to the extent that they do not interfere with the

desired quantity and quaHty of service, while from the point of view of a

private company economy and efficiency are of importance to the extent

that they do not interfere with revenues. The Montreal tramways con-

tract represents what is perhaps the most serious effort thus far made to

enlist the co-operation of a private company in the provision of service

upon the same basis as if it were actuated by public motives. It is an

experiment the outcome of which will be watched with great interest. I

cannot escape the conviction, however, that any scheme of public regula-

tion and control which adequately protects the public interest will require

greater wisdom and more persistent watchfulness than would be required

by direct public ownership and operation. It seems to me that it is easier

politically and in every other way for the cities to perform the ser^^ce

which they require than it it is for them to compel or induce private

parties to perform it when those private parties are necessarily actuated

by motives in conflict with the fundamental motive of the public ser^^ce.

Our experience with public service commissions during the past eleven

years has not clearly demonstrated their ability to cope with the problems

presented to them in any better fashion than cities which own and operate
their utilities have coped and are coping with the problems of public

utility administration. I do not mean that municipal administration of

public utilities has been an unqualified success in this country; on the

other hand, I see that its faults are many and grievous ones. But in-

herently, it seems to me, the problems of direct ownership and operation
are much less subtle and baffling than the problems of adequate public
control under private management.

TIME FOR "liberality" IS PAST

To sum up the situation, I w'ould say that private speculation in urban

transit is generally recognized to be out of date; that the simple and

direct way of eliminating speculation is through public ownership and

operation; that a less direct and more difficult way is through the negotia-

tion of service-at-cost contracts with the private companies, and that in

any case the most difficult and the most fundamental problem to be solved
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now is the determination of the amount to be recognized as the legitimate

capital value of the street railway system at the date when the trans-

formation from a speculative to a non-speculative investment is made.

In this matter it is absolutely essential from every point of view that a

policy of conservatism shall be adopted. People often say that "we can

afford to be liberal" in order to get the question settled. The time when

cities could afford to be liberal in the establishment of the capital value of

street railway systems has passed. No mummies in the pyramids of

street railway overcapitalization are old enough to defy the disintegrating

influences of the new financial atmosphere. Liberality is from now on a

false watchword. Cities cannot afford to go beyond the dictates of jus-

tice, and the sooner this condition is recognized by everybody the more

rapid will be our progress toward a solution of the immensely difficult

financial problems of urban transit with which we are now confronted.

The attitude of municipal liberality, which seems so praiseworthy to

many, is at the very basis of the looseness and inefficiency which is charged

against municipal operations. Often the very men who insist most

strongly that cities should be liberal in settling with the public utility

companies, are loudest in their condemnation of municipalities for not

being efficient and businesslike in the mangement of public enterprises.

We are now entering upon a critical era. Our cities face unmeasured

future responsibilities. We must set our house in order for eventualities

that may come quickly. It behooves every well-wisher of civic democ-

racy to do all in his power to develop intelligence, consistent purpose,

justice, absolute candor and administrative courage in the management
of public utility enterprises which have already been municipalized; and

to secure the adoption of wise and adequate measures to facilitate the

acquisition and operation of the street railways of the country under

legal, financial and administrative conditions conducive to success in

public operation, with or without public ownership.

WHAT WILL BECOME OF THE GOVERN-
MENT HOUSING?

BY RICHARD S. CHILDS
New York City

AT
THE end of the war Uncle Sam has on his hands a dozen wooden
cities ranging in population from 1,500 to 30,000. These are the

^ temporary towns erected in remote wilderness locations for the

employes of explosives plants. These towns in most cases are being

promptly depopulated, the plants dismantled and the houses and dormi-

tories taken apart and sold for use in other locations.

The completed, permanent villages have been constructed only in those

places where there is reasonable certainty of a market for the houses after
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the war, subject merely to writing off the element of excessive cost due to

the war conditions under which they were built as compared with the

post-war costs with which these dwellings must hereafter compete. Thus
Uncle Sam has 30 permanent villages on his hands to-day, and as he is

not to be landlord indefinitely, some plan must be found for disposing of

them.

The properties divide themselves into two classes. 1. Those which

are so small relatively to the adjoining cities or so scattered in small

groups throughout the city that they are not separable from ordinary

private property. Call them "building projects." 2. Those which are

separate villages of such size and isolation as to constitute natural and

complete social units. Call them "town projects."

The first class ought to be sold in such manner as expediency in the

individual instances may dictate. In some cases they can be sold as

groups of houses to real estate operators or employers. In other cases

they can be sold to individual workmen on appropriate terms with the

assistance of local banks or employers.
The second class give an opportunity such as may never come again for

a trial in this country of the principle of group ownership of housing along
the lines of the co-partnership arrangements which are at the basis of the

famous English garden suburbs.

At present these towns are the fresh and completed products of famous
architects and town planners, unspoiled by the invasion of reckless or

ignorant individualism. Each building has been constructed with due

regard to the value of its neighbor and in harmony with the town plan.
The grocery store does not obtrude itself on a residential corner nor con-

front the neighboring cottages with a bare blank brick side wall with a

gaudy soap advertisement upon it. The newest house is designed by an

architect who had responsibility for what the whole street looked like.

The individual occupant cannot spoil his property and that of his neigh-
bors by painting his house a sky-blue-pink or putting a dirty garage on

his front lawn or surrounding his back yard with a 10-foot board fence.

By yielding to common control of the use of the property, workmen at-

tain the advantages of a harmonious, well-kept, parklike environment.

The principle is the same as that of the restrictions under which high

grade suburban lots are sold, whereby the mutual surrender of certain

so-called liberties secures increased values to all participants and freedom
from the erection of eyesores by the neighbors.

All these physical advantages may be obtained if these towns are pur-
chased by the employer, who, indeed, already is operating most of them.

The moral advantages of private home ownership are wanting,' how-

ever, and it is not fortunate to have the employer be also the landlord as a

general thing, although it has not mattered much during the war when
labor occupied so powerful a strategic position that it could safely concede

the employer such advantages.
•

4
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The ideal solution, retaining unity of the town without paternalism or

loss of the sense of ownership is to sell these towns intact to the residents

to be held in trust for them and by them as a communal property.

Erect a local incorporated association of the tenants in which each

householder shall have a vote. Levy an amortization charge in the rents

to retire the principal (as reduced by elimination of the war-cost) as

rapidly as may be feasible. When enough has been retired to establish a

satisfactory equity, obtain a private mortgage or a mortgage bond issue

to retire the balance of tho principal, ownership then to vest in the Ten-

ants' Association under a deed of trust which keeps the property a unit,

prohibits sales of houses or lots and prohibits private profit. All revenues

will then be redi"^
'

ributed among the tenants in the form of services.

Either rents will be abnormally low or the town's income will be abnor-

mally high, for the unearned increment of land value has thus become a

community possession and its annual value is clear gain to the people.

In other words, by this plan, Uncle Sam, having assembled the parcel

of land economically through his power of condemnation, having avoided

the costs of dealing with real estate speculators and having proceeded to

populate it with a success and completeness which might well make the

ordinary suburban real estate man green with envy, now says to the ten-

ants, "I don't propose to let the real estate speculators get in here to run

up rents and reduce service. You who live in these houses can have the

property as a joint possession for what it has cost me, special war-cost

excepted. I want no profit, simply my principal with interest. I merely
want assurance that the inhabitants shall get the benefit of the unusual

situation and that the property shall not become a subject for private real

estate manipulation and exploitation of the tenants."

How practical this plan may be can only be determined after wages and

building values find their level and the local industries strike their peace-

time gait.

It is necessary, however, that nothing be done now that will prejudice

the prospective opportunity of trying out in America a social experiment
of such far-reaching and fascinating possibilities.

THE GOVERNMENT'S PRINCIPAL PERMANENT
HOUSING PROJECTS

EMERGENCY FLEET CORPORATION VILLAGES
Abbreviations—ds., dwellings; apt., apartment; sch., school; dorm., dormitory; bdg.-h.,

boarding house; bldg., building.
Architects

Bath, Maine 90 ds., 6 dorms, for 288, mess- R. Clipston Sturgis, Boston.
hall.

Bristol, Pa. 42 bach. qtrs. for 840, 14 bdg.- Carroll H. Pratt, New York
hs. for 840, 20 apts. for 250, City.
258 ds., 1 sch.

Camden, N. J. 2,107 ds. Electus D. Litchfield, New York
City.
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Chester, Pa.

Chester, Pa.

Essington, Pa.

Gloucester, N. J.

Jacksonville, Fla.

Lorain, Ohio.

Manitowoc, Wis.

Newport News, Va.

Pensacola, Fla.

Philadelphia.

Portsmouth, N. H.
Port Jefferson, N. Y.

Savannah, Ga.

Sparrows Point, Md.
Vancouver, Wash.
Wilmington, Del.

Wyandotte Mich.

Groton, Conn.
Newburgh, N. Y.

Seattle, XVash.

Tacoma, Wash.

Perrjrville, Ind.

Musele Shoals, Ala.

ArcliitGcts

227 ds., 1 bdg.-h. for 25, 2.3 Simon & Bassett and C. E.

apts. for 319, 1 hotel.

548 ds.

200 ds., 1 apt.
500 ds.

165 ds., 3 bdg.-hs. for 86.

244 ds., 2 apts., 1 sch.

100 ds., 1 dorm, for 300.

500 ds., 4 apts. for 372.

200 ds.

960 ds., 16 dorms, for 800

Brumbaugh, Philadelphia.
Ernest Flagg, New York City.
C. W. Eraser, New York City.
Bissell & Sinkler, Philadelphia.
H. T. Klutho.
Abram Garfield, Cleveland.
Earl Franklin Miller, Manito-

woc.
F. Y. Joannes, New York City.

sGeo. M. Bartlett, New York
City.

300 ds., 8 dorms, for 400, 1 sch. Kilham & Hopkins, Boston.
9 ds., 1 dorm, for 400. A. C. Bossom, New York City.
230 ds., 1 hotel for 180, bdg.-hs.

for 255.
827 ds., sch., stores, etc. E. L. Palmer, Jr., Baltimore.
100 ds. and hotel.

506 ds., 3 apts. for 51, com- Ballinger & Perrot, Philadelphia.

munity bldg., sch.

200 ds.

WAR DEPARTMENT VILLAGES
160 ds., 3 bdg.-hs., club, stores Mann & MacNeille, New York

City.
1300 ds., sch., stores

DEPARTMENT OF LABOR (U. S. HOUSING CORPORATION) VILLAGES

Aberdeen, Md.

Alliance, Ohio.

Bath, Maine.

Bethlehem, Pa.

Bridgeport, Conn.
Charleston, W. Va.

Davenport, Iowa.

Erie, Pa.

Hammond, Ind.
Indian Head, Md.

Mare Island, Cal.

5 convertible houses for 60, 40 Sill, Buckler & Fenhagen,
ds. Baltimore.

129 ds. (2 sites). Walker & Weeks, Cleveland.
45 ds. and alterations, for 90 Parker, Thomas & Rice, Boston.

families.

647 ds., apts. for 92, 25 stores, Zantzinger, Borie & Medary,
5 offices, 1 theatre. Philadelphia.

360 ds., 50 apts. R. Clipston Sturgis, Boston.
85 ds. Godley, Haskell & Sedg^dck,

New York City.
396 ds. Temple & Burrows, Davenport.
552 ds., apts. for 38, 12 stores. A. H. Spahr, Pittsburgh.
163 ds., 11 bdg.-hs. J. C. Llewellyn, Chicago.
45 ds., 3 dorms, for 99, sch., Donn & Deming, Washington,

cafe. D. C.
87 ds., 30 apts., 10 dorms., Geo. W. Kelham, San Fran-

mess-hall, stores, recrea-

tion-hall, sch.

New Brunswick, N. J. 192 ds.

Newcastle, Del.
New London, Conn.

Newport, R. I.

30 ds., dorms, for 514.

134 ds.

58 ds.

Niagara Falls, N. Y. 194 ds.

Niles, Ohio. 75 ds.

Norfolk & Portsmouth, 1,379 ds.

Va.

Philadelphia Navy 576 ds.

Yard
Puget Sound, Wash. 250 ds., 3 apts., 1 hotel.

cisco, Cal.

Trowbridge & Livingston, New
York City.

Chas. C. May, New York City.
Hoppin & Ivoen, New York

City.
Clarke & Howe, Providence,
R.I.

Dean & Dean, Chicago.
Geo. H. Schwan, Pittsburgh.
Geo. B. Post & Son, New York

City.
Rankin, Kellogg & Crane, Phil-

adelphia.
A. H. Albertson, Seattle.
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Quincy, Mass. 400 ds., dorms, for 9G0.

Rock Island, Moline 460 ds.

and East Moline,
111.

Washington Navy
Yard.

"\^"ashington Navy
Yard.

Waterbury, Conn.

Watertown, N. Y.

224 ds.

apts. for 252.

94 ds.

Ill ds., dorms, for 750

Architects
J. E. McLoughlin, Boston.
Cervin & Horn, Rock Island.

Ray & Waggaman, Washington.

York & Sawyer, New York City.

Murphy & Dana, New York
City.

Davis, McGrath & Kiessling.
New York City.

THE PRESENT AND FUTURE GOVERN-
MENT OF WAR COMMUNITIES

ERNEST CAWCROFT'

Jmnestown, N. Y.

THE
forefathers gathered in the cabin of the Mayflower to formulate

and sign a compact, which became a chart of government for the

freemen of North America. They planned their type of govern-
Tnent before they estabhshed their community Ufe on the shores of Massa-

chusetts Bay. In the planning and establishment of that community life

and government, they were at liberty to apply pure principle to the matter

in hand, and they were not required to modify their conception of govern-
ment to conform to existing right or vested wrong. They were privi-

leged, therefore, to build their community life to fit into their ideals of

government.
The exigencies of war compelled the United States to face the problem

of war-created communities from just the opposite direction. In the

reverse order, the war communities are finished, or are nearing completion.

Systems of government must now be provided for these communities.

While the forefathers fitted the structure of community life into their con-

cept or principle of government, those charged with the development of

war communities must aim to provide, or at least induce, systems of

governments as modern as the type of construction. This means that

eighteenth century ideas of community government should not in princi-

ple be applied to the twentieth century war city. The town planner is

the social engineer of the immediate future, and he has enjoyed his first

opportunity 'in the creation of these war communities, to show to large

centers of population, that right group, or community, conditions may be

impelled by deliberate city planning. Likewise the architect has been

given his opportunity to be as much a factor in assuring wholesome hous-

ing for the humblest worker as the humanitarian or legislator. But the

problem of creating war communities is not solved when the town planner

1 Municipal Adviser to Emergency Fleet Corporation.
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and the architect, certify that the public utilities and the houses, are com-

pleted. It is at this moment that the questions of political control and

business administration become vital. Have we a right to expect that

these twentieth century communities shall be governed by twentieth

century systems? Are we going to permit an eighteenth century politi-

cian to undo the work of the town planner? Will it be possible to induce

the inhabitants of the war communities to sustain a political administra-

tion as modern and eflficient as the type of community construction?

Are we justified in hoping that the modern war community will raise the

, poHtical, sanitary and general economic level of the city in which it is

located, or of which it becomes a part by annexation? And conversely

but equalty important, is not the adjacent or annexed war community
entitled to the thinking attention and continuing interest of the labor,

church and commercial bodies of the nearby city? Will not each make it

worth while by learning from the other? May not the democratic forces

of the nearby city be used to give pohtical stability and social cohesion to

the war community, while the architecture and civic foresight of the latter

stand as an ideal and point the way to better housing and industrial con-

ditions in the former? These are questions which are pressing for an

answer as the industrial housing projects of the United States are nearing

completion.

THE FIRST APPROACH OF DEMOCRACY TO RECONSTRUCTION

These housing projects are the first approach of democracy to the prob-
lem of reconstruction. The town planners may have been as farseeing

as the projectors of the New Jerusalem; the architects may have enjoyed
that rare privilege of putting their ideals into stone and brick—an op-

portunity only possible under the liberality of governmental expenditure;
but unless proper governments are organized and sustained within these

war communities, these housing projects will stand as a monument to the

civic incompetency of democracy. The war having disposed of the dic-

tum that we must tolerate public inefficiency in order to enjoy the fruits

of individuaHsm and democracy, the way is paved for clear thinking as a

condition precedent to right action in relation to the control of the war
communities. I have detailed and given emphasis to these questions be-

cause the program committee has asked me to define the problem as the

basis for this conference about the administration of communities created

by the people's money and because the officials responsible for a practical

solution of the problem, need and invite the suggestion of this body of ex-

perts.

This problem is embodied in the one hundred thousand houses, or

other structures, erected, or in course of construction, by the United

States, for the accommodation of war workers. The continued building

of a mercantile fleet, and the possibility of thousands being engaged in the
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construction features of economic reconstruction will make these housing

projects available for peace workers. In other words, the houses are

needed for peace as well as war workers and the problem does not pass

with the ending of the conflict. These projects in the main have been

under the direction of four agencies of the United States government :

THE government's HOUSING PROBLEMS

1. The War Department, which has constructed such temporary or

permanent structures, sometimes in group or community formation,
within the United States, as its military needs required and which has

and will provide for the government and maintenance of such centers

as federal reservations.

2. The Navy Department, which has created similar communities, and

which has likewise undertaken the government of such centers by military

law and at the expense of the federal taxpayer.

3. The United States Housing Corporation, an agency of the Depart-
ment of Labor, and which has in process of construction or has completed,
the largest number of structures for those general war workers, whose

health and well-being were made the basis of maximum production, for

supplying the army and navy.
4. The United States Shipping Board Emergency Fleet Corporation,

organized within the District of Columbia, and vested by special act of

congress with full corporate, coupled with semi-governmental functions.

Let us proceed with my task by ehmination. I shall not discuss the

army and navy groups because an army and navy government is provided
for and by army and navy men; we know that such government will be

effective, even if not democratic; I shall not discuss the United States

Housing Corporation projects, except as the principles and experiences

gleaned from an examination of the Emergency Fleet communities may be

applicable; I do desire to discuss certain community projects in which the

United States Shipping Board is interested. I shall direct attention to

these projects as the first American attempt at reconstruction, and as an

open challenge to the forces of democracy to determine whether communi-
ties started right have the conscience and intelligence to continue in a

right, or modern direction, from the standpoint of political administration.

COMMUNITY POLICY OF SHIPPING BOARD

I am not authorized to define the community policy of the shipping

board and mj^ comments are the fruit of my own observations. But in

the course of many trips to war communities, I have come to view the

Fleet Corporation as a shipbuilder, banker, and benevolent paternalism.

The shipping board was compelled to face the problem of building ships

in competition with the German submarine, but it was also required to

enter the industrial race for sufficient labor and then to house those
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workers. The difficulty was further compUcated by the fact that, unHke

the other industries, ships must be built in existing yards, or on ways es-

tablished on the harbors of the two coasts. This added to the necessary

concentration of population for shipbuilding purposes, and it became

evident at the outset that community housing projects were and are neces-

sary both as a war and peace measure.

We shall see that the business method of starting these housing projects

tends to determine the system of government to be adopted. It is

understood that the United States Housing Corporation takes title in

fee to the majority, if not all, of its housing projects. But with few

exceptions the Fleet Corporation has followed the opposite course. Ship-

builders, local business men and chambers of commerce displayed

enthusiasm in meeting the suggestion of the shipping board to form sepa-

rate housing corporations, subscribing for sufficient capital stock to pur-

chase the land for the local project, and then borrowing from the board, on

a five or ten year mortgage, a sum sufficient to construct the houses.

The terms of this mortgage give the shipping board direction over the

plans, and the supervision of construction, and the assignment of the

stock in the local housing company to the board, as additional security

for the payment of the mortgage, means that this governmental agency is

in control of more than thirty housing projects or communities in course

of construction on the Atlantic and Pacific coasts. This method of work-

ing through separate housing corporations has served to focus local inter-

est in the projects, especially from the standpoint of police, fire and busi-

ness control; to this extent provision is made for the present government
of the war communities.

I dismiss without discussion the suggestion that these communities

should be governed as proprietary corporations like Pullman of old, or

Gary in part, especially when our returning troops will be pledged to mak-

ing America safe for democracy, and democracy safe in America. Hence

this discussion turns upon the future, the immediate future, of the govern-

ment of the war communities in an hour when the town planner, the archi-

tect and the contractor are about to depart, and groups of people who

never knew each other until they gathered and concentrated in the war

plants of the coasts, are expected as good neighbors to develop that grad-

ual social cohesion and economic balance, without which any community

government becomes a mere legalism.

DIFFERENCES OF STATE POLICIES

A few concrete examples will show that the problem of providing a

government for a war community differs in every instance. This differ-

ence is caused by the law of the state, the attitude of the local population

to the housing site, the varying methods adopted in initiating a local proj-

ect and the progress, or lack of progress, made by the existing nearby city
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prior to the war. Let us take Chester, Pennsylvania, as a typical case

for discussion and conference. This city with a pre-war population of

30,000 now has over one hundred thousand people. Through local hous-

ing companies, the Fleet Corporation has two large projects nearing com-

pletion, and within the city. It followed that those projects are subject to

administration by the existing government of Chester, and without as-

suming to determine for this purpose whether the city government is

efficient, or inefficient, expensive or inexpensive, certain questions here

become important: is the Fleet Corporation, as an agency of the federal

government, and in view of the large expenditure of public money for

shops and houses, justified in urging the adoption of any different form of

administration by Chester? In a suggestion as to a form of local govern-

ment, by a federal agency, both unwise and improper, under our concep-
tion of home rule, even though such same federal projects are subject to

heavy taxation as corporate owners?

But Chester presents another phase of the problem. The Fleet Corpo-
ration is interested in a large housing project on the Buckman tract, which

adjoins the city of Chester. This and similar housing projects, attract

the attention and sometimes the envy of the suburban assessors. Many
townships object to the adjoining city annexing a war community. In

this and many other instances, the city of Chester, and the public utili-

ties have been induced to expend large sums of money for public con-

veniences, in reUance upon the final annexation of the project as a means
of compensation by increased assessments, water and light rates.

ANNEXATION QUESTIONS

Annexation questions are determined by the courts in Pennsylvania;
there is a legal contest in progress between the city and the township as

to the possession of the Buckman tract. In war times, it was necessary

to proceed with the housing construction without waiting for a settlement

of the legal questions; in this particular instance, the Fleet Corporation
is favoring the annexation as a mark of good faith to Chester and the

public utility companies; the type of government for Buckman will be

determined by whether it remains within the township, or becomes a part
of the city of Chester; it is doubtful whether the township has an ade-

quate system of administration to provide fire control, police, school and

public utilities for Buckman. But apart from the practical need of mak-

ing Buckman a part of Chester in times of war, just how far a federal

agency may with propriety intervene in disputes of this kind after the^^

coming of peace; and yet some type of government must be provided for

projects in this situation; and in this instance, it was sound business sense

to annex a system of government by annexing the housing site, leav-

ing to time and the people of the larger community, the making of such

alterations in the system of municipal administration as may seem wise.
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Two thousand modern houses are completed at Yorkship Village which

forms part of the city of Camden. The government housing projects in

that city will provide for ten thousand people. These ten thousand

people, their dwellings and the public conveniences, as concentrated in

one section of Camden, compose a typical small American city, which,

under other conditions, might well be the site of an interesting experiment
in municipal government. But in fact no such experiment is possible

and Yorkship Village must abide by the governmental system which the

progressive spirit of Camden provides from decade to decade. Concen-

trating shipbuilders through employment agencies and then building from

one hundred to two thousand houses on a given site, must be followed by

water, light, sewer and school facilities.

The Emergency Fleet as a matter of policy and under the stress of war,

was right in not loaning money to local housing companies for the con-

struction of public utilities. It had no assurance that those companies
knew how to manage utilities; it did not need to be convinced that the

tenant shipbuilders, having no property interest in the project, and com-

ing from the four corners of the Republic, did not have that knowledge

of, or faith in, each other, which would warrant the Fleet in entering upon
a public utility enterprise, subject within the early future to the manage-
ment of the votors of the town site. This was and is just the situation at

Camden, and that city is expending $654,000 for water, light, sewerage,
school facilities and the like, in connection with the government housing

projects. The federal agencies were compelled to invite this local aid for

the reasons of policy here outlined; but in addition, the military forces

needed the same machinery which would have been required by the hous-

ing sites if it had been decided to embark upon a public ownership pro-

gram; thus the war industries board has played a part in determining the

future life of the war communities. But it is obvious that the govern-
ment of Yorkship Village was shaped in advance by the very fact that it

depended for its utility services upon the public and private plants of

Camden. The city which expends the money as Camden is doing, must

enjoy the power of assessment over the housing project in return.

HILTON village: A REAL OPPORTUNITY

Those who seek in the war communities a possible field for sound civic

experiment, may find in Hilton Village their real opportunity. It is

stated that the United States Housing Corporation contemplated the

construction of a similar village in the vicinity.- Situate in the heart of

Warrick county, Virginia, and not in immediate geographical contact

with Newport News, there is a chance to combine the two villages into

one municipality. Without obligations to Newport News, and supplied

by public utilities owned by corporations, the establishment of such a

municipality, under the laws of Virginia, is in itself an opportunity for

2 Abandoned since armist'ce.
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selecting and applying a type of government in keeping with the construc-

tion of the houses and the lay-out of the settlement. Shall those having
a business or civic interest in the possibilities of this community, seek

legislation or judicial deuce creating a manager or commission type of

government for Hilton, or shall they be content to permit the locality to

establish a conventional sj^stem of administration and later seek to foster

public sentiment favorable to a change in the type? This embodies the

whole questioiji facing those who are interested in the permanent welfare

of war communities through efficient governmental control.

THE ST. HELENA PROJECT

The so-called Dundalk and St. Helena housing projects present an

interesting subject for civic experiment. The Fleet Corporation owns
the fee to the St. Helena project, which consists of dormitories, and which

is situated on the opposite side of the highv/ay to the Dundalk enterprise,

now being constructed through the Liberty Housing Company. To-

gether these projects constitute a compact and fully equipped village de-

signed to house the families of the men employed by the Bethlehem Ship-

building Company whose plant is located at Sharrows Point, some two

miles away. These projects are located in a rural portion of Baltimore

county, Maryland, free from geographical connection with other im-

mediate centers of population, and when I made my first tour of inspec-

tion, I decided in my own mind that I had found a center in which to

pivot a practical experiment in municipal administration. In other words,
I felt that at Dundalk and St. Helena, where the incoming population

may start community life under modern conditions only, and free from the

prejudices of an older community, and from those legitimate rights in

private property, which sometimes bar, or render unduly expensive, pub-
lic progress, that it would be both possible and wise to give the village the

most modern system of local government. I started with that aim in

view to give legal life to my ideal. The fate of my ideal is a typical illus-

tration of the difficulties inherent in the problem of making political prog-
ress keep pace with the architect and the town planner. I found that

many years ago the Maryland legislature was induced to annex a portion
of Baltimore county to Baltimore city; years of litigation followed when
the act was questioned in the courts; but by final decree a portion of the

county becomes a part of Baltimore city on January 1, 1919; that por-
tion includes one corner of the St. Helena project. Thus the unity of the

Dundalk and St. Helena project is not possible from a governmental

standpoint. But there were and are other difficulties, due to the Mary-
land law. The annexation to Baltimore as finally sanctioned by the

courts deprived the county of property having an assessed valuation of

one hundred and twentj'-five millions. The suggestion that other por-
tions of the county be annexed, or established as a separate municipal
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corporation, thereby making further reductions in the valuation for

county purposes, under the law of Maryland, is not received with favor

by the political powers and their constituents. What, then, is the status,

or predicament, of Dundalk and St. Helena on January 1st? Plainly,

it is not possible to establish a commission, or commission-manager

government there, and thus further test those municipal systems under

the most favorable circumstances. It is fortunate, indeed, that the

county law of Maryland does provide an excellent system of rural ad-

ministration including modern fire fighting and school facilities; and that

the projectors of Dundalk, in securing a conveyance of the site, caused

clauses to be inserted in the deed providing in perpetuity for a land area

tax to be collected each year, and to be applied in securing additional

community services and utilities for the residents.

THE QUESTION OF OWNERSHIP

There are those who profess to believe that the federal government
plans to divest the corporate title to these housing projects and take the

ownership in fee. This is followed by the intimation that the adjoining
cities should not be asked to make expenditures to provide public services

for the war communities because when the government takes title these

housing projects become federal reservations and free from taxation. I

do not believe and cannot beHeve, that the government will be guilty of

such a breach of faith with those cities which have, or are about, to make
such expenditures on the highways of the housing sites. And apart from

the question of financial good faith, I do not think that it is wise for the

general government to set up industrial housing reservations in various

sections of the nation even with the consent of the state legislatures.

These housing communities should enjoy the responsibilities, as well as

the privileges, of democracy; and I ani convinced that people inside and

outside the housing sites, will not want these projects managed except
as experiments in democracy under democratic control.

The conclusions as to Chester, Dundalk and Camden are confirmed

by investigations at Wilmington, Gloucester, Bath and twenty other

Fleet cities. The creation of community governments is not an exact

science. It follows, therefore, that the policy of the shipping board must

vary to meet the community situations due to different state laws and
economic conditions. In seeking to establish governments for these

war communities, three primary things must be borne in mind; first, the

new community must keep faith with the adjoining city which has pro-

vided the utilities during a period of expensive war-time construction;

secondly, the new community has no claim to special privileges as a fed-

eral project, but it does invite and is entitled to receive, the friendly in-

terest and helping hand, of those who see in better housing the key to

economic reconstruction; and thirdly, the housing sites and their resi-
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dents, within existing cities, should stand as an example to older portions

of the community burdened with less attractive structures, but the hous-

ing enterprises should not be "marked" as the dwelling place of particu-

lar social groups, or of one class, or race of industrial workers.

The attitude of the federal governments and the friends of these hous-

ing centers, must be one of political opportunism. Even if the local or

state laws permit, the imposition of the best or expert type of community
government, will not solve the question. A democracy may develop

leadership but it does not tolerate chaperones. A list of patrons will not

establish and sustain efficient and democratic systems of control in and

for these war communities.

What service, then, may the larger government and the friends of the

housing projects, render to war communities about to pass into centers of

peace production? None, except to give these communities a chance and

that is much; if they cannot make them small but complete democracies,

then they may head them in a democratic direction; they must take care

that at the outset no corporate or local political agency obtains a vested

interest in the stoppage of civic progress; they must make it easier for the

people, than the local interest, to control these communities as the Re-

pubUc's greatest experiment in democracy.
Thus I have been responding to the invitation to state the war com-

munity problem upon the understanding that I am to leave for con-

ference discussion the natural questions as to whether the manager,

commission, aldermanic, or federal reservation type of government be

imposed or impelled in those centers, and within existing, or possible

legislation.
•

But though the federal agencies and their friends start these war com-

munities on a right basis, and chart them toward democracy, the success

of these great experiments in architecture and politics, depend upon the

voting residents of the town sites. Good people are needed to make a

family home and a community life, just as bad people are required to

make a jail. It is plain, then, that while the war communities were in-

itiated by the need for war workers, peace permits a more liberal policy

in the peopling of these new cities. The laborer and the lawyer, the

plumber and the poUtician, the banker and the preacher, are needed as

residents of these new communities to assure that diversity of viewpoint
and balancing of interest, without which these towns will lack cohesion

and stability. Mere laws and charters, even though democratic in in-

ception and intent, must be supplemented by that attrition between

the rights of the many with the privilege of the few, arising out of differ-

ing vocations, and forming the basis for continued but deliberate progress

in these centers of democratic hope and vision.
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PRESIDENT PURDY'S VIEWS ON
RECONSTRUCTION

PRESIDENT
PURDY of the National Municipal League was

unable to attend the Rochester Conference on account of illness

in his home. His views on the general subject considered are

contained in the following letter:

105 East 22d Street,
New York, November 18, 1918.

I am grieved that I am deprived of the honor of presiding at the open-

ing meeting of the conference of the League. It would have been a priv-

ilege and a pleasure to have said a few words about the policy and pur-

pose of reconstruction. Our conference will have little, if anything, to

say about the difficult task of demobilization. When the army returns

to civil life and the munition makers to peaceful trade, the great change
must be planned so that the ordinary business of the country shall be

as little disturbed as possible. These plans are vital; they are neces-

sary; but however well they may be carried out their purpose is only to

restore order. These plans do not in themselves prepare us for any better

civilization than that to which we were accustomed.

Our conference has been called to turn public attention toward a study
of plans for our future lives which shall make the lives of men and women
better and happier than they were before. We must consider constitu-

tions and laws, charters and codes, that obstacles to progress maj^ be

removed and that, so far as action by states and cities may add to and

diffuse prosperity, such action shall be taken. We should take thought
about the conditions controlling the lives of wage-earners, both organized

and unorganized, about public utilities, and the relation of wage-earners

to the administration of public utilities whether they are administered

as governmental agencies or by private corporations. Public utilities

are gwasi-governmental agencies even when privately administered, and

never again must their public nature be neglected. They should be

dealt with as natural monopolies. There is no room for competition in

the transportation of passengers or goods or in the transmission of

intelligence.

The policies that are adopted to meet the present emergency with ref-

erence to the public lands and to all our natural resources—land, water,

forest, and mine—are of pre-eminent importance to the w^elfare of the

people now and for the future. Speaking generally, no natural resources

now owned by the nation or by any state should ever be aUenated in

perpetuity but should be operated by a governmental agency or under

lease for reasonable terms on just compensation.
The war has forced upon us a more adequate attention to public health
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than ever before. There is great danger that we shall sink back to the

point from which we started. Every gain that has been made in the

conservation of the health of oiir people should be preserved and should

be made the starting point for further gains. We cannot have public

health without adequate and suitable houses for wage-earners. We
have improved our standards of housing. There will be great pressure

brought to bear to break down those standards on the theory that houses

of such high standard cannot be built at a profit. If that be true, let

them be built with public money. However they may be built, never

again must we permit such disregard of the health, safety, and morals

of the people as has been common in the past.

Sincerely yours,

Lawson Purdy,
President.

STORY OF THE ROCHESTER CONFER-
ENCE AND AFTER
BY CLINTON ROGERS WOODRUFF

Philadelphia

CALLED
while the Great War was in full progress, and before an

early armistice was thought of, even by the most hopeful, the

Rochester Conference on American Reconstruction Problems

came just at the conclusion of hostilities and when the minds of the Amer-
ican people were full of the joy of peace and victory, and were just begin-

ning to think of readjustment on a peace basis. Originally intended to

direct attention to the necessity for careful thought about the after-war

period, it came at its actual beginning. Perhaps I can best describe

the thoughts in the minds of those who were responsible for the meet-

ing by quoting from a letter written by the chairman of the National

Municipal Leagues' Committee on Reconstruction (LeRoy E. Synder, of

Rochester) in July, 1918:

I am under the necessity of trying to state my views on reconstruction
when they are still in progress of formulation.
As I see it, the fundamental basis of reconstruction is philosophical

—
of the spirit. Let us assume that the soldier who returns from France,
who has perhaps been maimed or has lost friends and relatives, has given
several valuable years of his own life to the war, will raise the question,
"What is this all about?" He will be told that he has been fighting for

Democracy. It thus becomes necessary for those of us who pretend to

be of some consequence in helping shape public opinion to get at the
business of finding out what Democracy means, not in the abstract but
in the concrete—what it means for the United States of America in 1919,
or 1920, 1921.

It is of course impossible to say whether the people of this country
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will come to as clear an appreciation of the necessity for economic, social

and physical reconstruction as seems alreacty to have been gained by the

people of England, for instance. The program of the British Labor

party, of which you spoke in your letter of July 8th (whatever one may
think about its practicability or desirability as a whole), nevertheless

seems, by almost common acceptance, to have reached the high-water
mark of inspiration for the solution of the problems of reconstruction.

Not only do I believe it possible to adopt some such a program (modified
to suit our conditions and our state of social and economic progress) ,

but
I consider it extremely likely that we shall have to adopt some such a

program whether we wish to or not.

Now this program of reconstruction means not only physical changes
in the aspect of things after the war, or economic and civic adjustments,
or industrial and commercial reorganization

—to me it means all of these.

We have to think, not of a "man on horseback," but of ''the man in

overalls," as Beard has put it, because he stands on the horizon as the

arbiter of our future. He is going to demand a social and industrial

organization that will make Democracy a real and tangible thing, and
we must consider the problem in its broadest aspects or we shall do a
vain and fruitless work.^ .

The war came to an end, however, before America felt its full effects

and before there had been any such studies of the problems as Great

Britain had been patiently and exhaustively making for upwards of two

years as Thomas Adams of Ottawa so fully and adequately described at

the opening session of the conference.^ Nor were we confronted by
such necessities for physical rehabilitation and reconstruction as our

allies, France and Belgium, are facing and which were so forcefully and

poignantly described by M. Lieut. Boyer of the French High Commis-
sion and Prof. Van Den Ven of Belgium. The War's termination

found us in the flood tide of absorption in warlike enthusiams that bade

fair to sweep us from many, if not all of our moorings and before our

spirit had been fused to a white heat. What had been so often prophe-
sied had come true ! That the' coming of war had found us unprepared for

war and the coming of peace would find us unprepared for peace. And

yet America had made a great contribution to the early ending of the

War by an unparalled marshalling of her resources and a degree of citizen

co-operation undreamed of two years ago—^and it does not seem too much
to expect that the problems of reconstruction maj' be attacked in the

same way. The present prospects are not any too bright, however;
it remains for the citizens of America, both in their individual and in

their co-operative capacity to make as great a contribution to the settle-

ment of the after-war problems as to the settlement of the war itself.

The most striking note of the Rochester Conference was HOLD FAST
' Mr. Snyder's views on a specific program of reconstruction have been set forth in an

article published in the November issue of the National Municipal Review and in a

pamphlet which can be had of the Rochester Bureau of Municipal Research.
2 It is the expectation of the Editor to publish this address, when revised, in a future

issue.
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to that which had been gained. It waS embodied in the platform^ pre-

sented by Vice-President Richard S. Childs and unanimously adopted

by the conference at its closing session. The formal papers published
in this issue speak for themselves. They cover a wide range

—as was to

be'expected
—from the new relation of the federal government to local

communities (although as Dr. McBain pointed out the relation was not

so new as the emphasis placed upon it) to the present and future gov-
ernment of the war-time communities representing an immediate and

concrete problem of pressing importance.

Certainly The Survey was right when it said

If anyone came to Rochester at the invitation of the National Munic-
ipal League to find out "what it is all about"—the present-day talk

about "reconstruction"—he must have come away perplexed. For,
there were some speakers to whom the term meant a spiritual regenera-
tion and others to whom it signified new roads and a large mercantile

fleet; some spoke of it as having to do with a national program for a

period covering at least a century, and others were impatient because

speakers would not "keep to the point"
—the problems waiting for solu-

tion within the next two months. And yet, the very vagueness of the
idea of "reconstruction" in the matter of time, space

—
ranging as it did

from neighborhood questions to foreign relief—and magnitude of tasks

helped to bring out a wholesome truth: that in this period of transition

from war to peace those concerned for the welfare of the nation cannot
afford to neglect any of the factors that enter into the polity, be they
small or large, be they concerned with broad purposes or with the satis-

faction of immediate needs.

A conference on reconstruction which did not cover so wide a range
would have been lacking. There are immediate problems like the demo-
bilization of the troops and the "re-education" of the wounded and the

adaptation of the great machinery of citizen co-operation to peace ends.

And there are the great problems of nation planning which must now
come into the forum of discussion. All these and sundry other topics

were touched upon both in the formal papers and in the ten minute dis-

cussion, very little of which was pertinent to the papers, and all of which

was germane to the objects of the conference.'*

What next? The Rochester platform represents certain important and

comprehensive lines of action mostly governmental. A conference on de-

moblization and the responsibilities of organized social agencies was held in

New York, November 29 and 30. This was fully reported in The Survey of

December 7. As was natural it dealt largely with social questions. A
War Emergency and Reconstruction Congress was held in Atlantic City,

December 3-6 under the auspices of the Chamber of Commerce of the

'

See page 1.

* We hope to cull out and publish in a future issue some of the fine and stimulating

things which were said. The stenographic report was not received in time to enable us

to do it in this number.
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United States. It dealt with business and industrial questions, as was

to be expected and its conclusions dealt with them. In January there

is to be held still another reconstruction conference in Washington under

the auspices of the National Popular Government League. Elaborate

bibliographies of reconstruction have been published by the Department
of Labor and the Sage Foundation.

Elisha M. Friedman has edited a national symposium on the economic

and financial aspects of the subject under the title American Problems

of Reconstuction° to which Secretary Lane of the Department of the

Interior has added an appropriate foreword. The contributors, includ-

ing: 0. P. Austin, Charles J. Brand, Frederick A. Cleveland, WilHam B.

Colver, Irving Fisher, Lillian Moller Gilbreth, Emory R. Johnson, E. W.

Kemmerer, Ray Morris, Alexander D. Noyes, Robert L. Owen, George
W. Perkins, Allen Rogers, Charles M. Schwab, Edwin R. A. SeUgman,
Francis H. Sisson, George Otis Smith, Frank A. VanderUp, and Wilhs R.

Whitney, treat a long list of subjects under four headings: A perspective

of the problem; efficiency in production; adjustments in trade, and

finance; and programs, monetary and fiscal. These are treated from the

following points of view: (a) What are the temporary effects of the war?

(b) How may readjustment to peace conditions be facilitated? (c)

What are the permanent effects of the war? (d) What changes in our

national life must result therefrom? (e) What should be our national

economic policy?^

Books and articles in increasing numbers will be published. Other

conferences will be held—but what next? HOLD FAST was the funda-

mental note of the National Municipal League's Conference and its plat-

form—but Quicken the Pace was another thought which was found there.

A serious situation confronts us. In the words of a leading member of

the conference embodied in a letter written after a week spent in

Washington :

The reactionary forces are at work in Washington. There is no ques-
tion that everyone recognizes the value of the developments so far assured

in the many constructive branches of the Government Construction

Departments in Washington. The leaders there, however, are practi-

cally all men anxious to return to their affairs in civil life. That means
that the efforts towards reconstruction, present and future, must be

reorganized by others than those that have beea leaders so far.

Talking generalities will do no good. Some one or group will need to

sit down and develop a definite scheme combining the affairs of the several

'> Published by E. P. Button & Co. of New York.
^ Two other interesting vohimes should be read in this connection. One is by Broug-

ham Villiers, entitled Britain After the Peace: Revolution or Reconstruction. It also

is published by E. P. Button & Co. The other is by Br. Richard T. Ely; The World

War and Leadership in a Bemocracy, published by the Macmillan Co. Both were

written before the armistice was concluded, but both are pertinent and stimulating now

that reconstruction problems are upon us.

5
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departments or activities, and then striking hard in both executive and

legislative branches to secure a permanent beneficial organization, one
or more. The members of the principal departments of the federal gov-
ernment fully appreciate the value of the accomplishments heretofore,
and the difficulty lies in the almost inevitable need of reorganization of

the federal departments; probably adding one.or more new ones.

These observations have led the chairman of the League's original com-

mittee on reconstruction to offer the following comments which call for

urgent and thoughtful consideration:

It seems to me clear from the fact that the President apparently believes

there is no need for special effort to think or plan for' reconstruction,
that we are in quite serious danger of losing the benefit of the advance
toward wholesome governmental control for industrial and social effi-

ciency that was effected during the war. We have reached the anti-

climax, and the danger is that literally within a few weeks we may find

the whole new structure of war-time governmental activity wrecked

beyond any possibility of reconstruction within a reasonable time.

Had the President shown the inclination to take the leadership which
we expected him to assume, he would have made earnest effort to per-
suade Congress to retain the various governmental agencies for super-
vision and control that were built up as war-time machineiy, and to

improve their functioning so that they might reasonably be expected to

work effectively for peace. At least he would have said, "Here are cer-

tain desirable objects that may be obtained by the exercise of power
similar to that which has been given to such and such a board during the
war. We must make sure that government does not relinquish these

powers until there is substantial agreement that such relinquishment will

not be to the disadvantage of our national life."

In such circumstances, it would have been the duty of every person in

office and out to study the whole problem of the organization of govern-
ment from this new point of view, so that we might not only conserve
the gains achieved by the war but make such additional progress in the

same direction as the enlightened public opinion of the country would

support. What has apparently happened is that the President, being
unable or unwilling to attack these problems sympathetically, has vir-

tually said to the Congress and to the nation, "The war is over. Private
initiative may be depended upon to readjust industry and society to the

pre-war basis. All we have to do is to drop our new tools as soon as we
can conveniently do so and get back into the old system of things." Even
on the vital question of railroads, he has no opinion and gives no promise
of leadership.

This whole situation is profoundly' discouraging. It seems to me that
the President, committed to an international program behind which
liberals can stand, has abandoned the field of domestic problems and
left this field in the complete possession of reaction. The task of liberals

in this country would have been tremendous if it had meant simply back-

ing the President in a definite program of domestic advance, but if the
liberals must make progress without the President's leadership, and
perhaps even his interest, the task is rendered extraordinarily difficult.

Yet our duty is more imperative than ever. It seems to me the big
problem just now is to get in touch with every agency in the country
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that is interested in forming public opinion along some such lines as were
laid down in the platform adopted by the Rochester Reconstruction Con-
ference. Might it not be well for the League's Reconstruction Committee
to meet as soon as arrangements can be made to consider a definite program
of propaganda and legislative effort that might be presented to the larger
Committee on Reconstruction, which could be called to meet on the

day following the meeting of the League's committee? In order to for-

mulate a program that might be presented in pretty definite shape to
the larger committee, our own committee might call into counsel several

persons whose names will suggest themselves as the matter is gone over—
persons who have special acquaintance with the particular phases of
work that has been done by the government during the war and with the

legislative situation.

WE REPEAT: WHAT NEXT?

I
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Our Cities Awake. By Morris Llewel-

lyn Cooke. Doubleday, Page & Co.,

1918. 348 pp.

Any book which gives the public the

benefit of Mr. Cooke's four years of

constructive leadership with Philadel-

phia's department of public works during
the Blankenl)urg administration is worth
while. Nearly every one with more
than a casual interest in city management
has read and admired the unusual report-

ing publicity inspired by Mr. Cooke during
i1:hat time. This book is one of those

reports grown up. Here nearly every

phase of city government is talked about

iaformally, illustrated with pointed car-

toons, live photographs, and sometimes

home talent poetry. The reader will not

be bored, and the layman will find that a

lot of things have been actuallj- done in

governmental establishments which were

formerly believed to belong only to the

realm of "efficient private business."

At the same time the in-the-rut official

who has
' ' no time

' '

to make improvements
or who " doesn't see the value of these new

things" will secure an excellent stimulus

to the imagination. Even the college

teacher of local government may seize

upon a half hundred pat illustrations to

liven up some legalistic, statistical,

political science.

The title is not entirely correct because

mighty few cities are as awake as was the

Philadelphia department of })ublic works

during 1912-16. Nor is the book written

so much about other cities as about Phila-

delphia with occasional illustrations from

experiments and practices of other com-

munities.

The sub-title, "notes on municipal
activities and administration," coupled
with the preface statement that in the

book "an effort has been made to record

informally some of the steps taken to raise

the work of the department (of public

works) to a higher level," more accurately
states the content. And that content is

well worth reading, particularly in the

light of the foreword by Newton D. Baker,
who points out the responsibilities of

modern, progressive government to the

returned soldier, "each of these soldiers

will become a citizen again, with his trade

or profession, with his family, with his

friends, and with the rest of life to live

among conditions which he has won the

right to expect shall be free and fine."

But Mr. Cooke's review of the inspiring

progress made during his four years of

work raises a question which must be

answered plainly and truthfulh^ in the

immediate future if the workers for prog-
ress are to keep heart.

Why have "Our Cities Awake" turned

over, looked at the sun, and so inevitably

gone back to sleep again? Why did Phila-

delphia, with Mr. Cooke's service and Mr.

Cooke's deft telling of it, go back at least

part way to the old? Why after a single

term would New York have no more of

Mitchel, and the reform he stood for?

AVhy did Cincinnati repudiate Hunt whose

record of works done was urumpeach-
able? Somebody someday soon will tell

that story and present a fact basis of wak-

ing cities and keeping them awake.

Lent D. Upson.

*
American Cities: Their Methods of

Business. By A. B. Gilbert. New
York: The Macmillan Company, $1.50.

This may be briefly descril^ed as an

essay in municipal pragmatism. Cam-

jmigns for reforms in cities are generally
based on appeals to civic righteousness.

Mr. Gilbert establishes the proposition

that wise city management advances the

material interests of all the enterprises

which conduce to the general prosperity of

the citizen, by emphasizing the differen-

tials which enable a community to com-

pete with commercial rivals

The proper attitude of city government
toward such important factors as land

value, pul)lic .services and the capital ne^es-

68
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sary for development are exhaustively dis-

cussed, with a wealth of citations from

authoritative sources. A very valuable

presentation of the manager plan of city

government will be found of much interest

by students of that administrative inno-

vation. The need for a thorough indus-

trial sun^ey to form a basis for intelligent

municipal pohcy is properly insisted upon
as a fundamental initial step, and valua-

ble hints are given as to the points most

necessary to be studied.

Credit is given to German municipal

management as a most important factor

in enabling that country to sustain for so

long a period the economic strain imposed

by the war.

Every serious student of municipal

questions will find "American Cities"

brimful of useful suggestions, on many
perplexing problems. The book is a

model of concise statement undimmed by
rhetorical exaggerations or mere denun-

ciation. The author has a clear vision of

cities contending with each other for pop-
ulation and business. Thucydides said

that he could not play on any stringed

instrumeijt but could tell the people who
would hearken to him, how to create a

great and powerful state. Mr. Gilbert

does not disclaim abihty as a musician,
but like the Greek historian, he can tell

our cities how to develop to the utmost
the advantages which they may possess in

their struggle with their economic rivals.

He pays a generous tribute to the late

Tom L. Johnson, to whose efforts for the

development of Cleveland, he ascribes his

own interest in the subject, which he has

so ably developed in "American Cities."

J. J. M.
*

The Valley of Democracy, by Merideth

Nicholson. New York: Charles Scrib-

ner's Sons. $2.00.

The VaUey of Democracy is a phrase
from the pen of Dr. John H. Finley, which
Mr. Nicholson adopts as the title of a Uttle

book of essays dealing with the people of

the middle west and their politics. These

essays show an intimate acquaintance and
a broad sympathy with the progressive
and yet somewhat puritanical social and

political mind from Ohio to Kansas.

"Folks and their Folksiness" rambles

whimsically among the plain common
people and comes close home to those who
love the "valley." "Types and Diver-

sion" justifies the liberal and American

west and pokes mild fun at the conserva-

tive and heterogeneous east. In a rough

way the ground of these two essays was
sketched several years ago in an even more

delightful and humorous vein, in a little

essaj' by Carl Becker under the title

"Kansas."

Chicago getjS a special and separate

treatment in an essay that breathes the

hopes and aspirations of the big lake city.

All the west beUeves in Chicago and pays
it tribute and compliment. Chicago gets

into the blood as few cities do; it is a city,

but in the last analysis a city of the future,

the motto of which is
"
I Will."

The chapter on the farmer is well done.

Changes in farm Ufe during recent years,

the influence of agricultural colleges and

experiment stations, the coming of the

automobile and the tractor and other

labor-saving machines, are all illuminated

by Mr. Nicholson's treatment. The plea
for more and better farms is summed up
in a quotation which opens the chapter:
"Raise corn, my boys, it grows while j^ou

sleep."

In its mild way the book is in part a plea

for better city management, for the man-

ager idea and for progressive reorganiza-
tion in municipal government. The two
scant pages on the Non-Partisan League
of the northwest is hardly a fair statement

of the whole movement. It is, after all,

merely a summary of what its enemies say
about it. The league deserves a more
careful study than has yet been given it

by anj'one who assumes to write of the

political ideas and movements in the

"Valley of Democracy."
For the most part the book is refreshing

and invigorating. It is a sign that poUtics
and political thinking are on the up-grade
when they are dealt with in this popular
vein and offered on the market between

the covers of "a readable book.!'

C. A. Dykstra.

Cleveland, Ohio.
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Safe and Unsafe Democracy. B}'

Henry Ware Jones. New York; Thos.

Y. Crowell Company.
Mr. Jones has framed a crushing in-

dictment of the actual practice of politics

in the United States. Such an achieve-

ment is not rare, but this book is excep-
tional in that it has explored the whole

field of public action and offers the most
minute specifications of the charges. It

is hardly too much to say that his thor-

ough exploration of the body politic finds

no sound spot in it. In his preface he warns
the casual reader that the book will not

be found amusing—and it is not. He
directs his sharpest criticism at the in-

stitutions, known as poUtical parties, but

which he terms "partisan parties." He
avers that they exist primarily for the

ambition or material benefit of their offi-

cers and a few of their members, and only

secondarily, and to an unimportant degree,
for the propagation of poUtical opinion.
He condemns the attempt to regulate

"partisan parties," because thereby they
are given a legal status and their power is

increased and consolidated rather than

controlled. In this conclusion many stu-

dents of electoral reform will concur. He
contends that the Fathers never contem-

plated such bodies as these, or that some

provision would have been made for them
in the framework of the constitutions of

the nation or the states.

He shows little consideration for the

various rebellious groups, which, under
the name of reform organizations, have

appeared to temper the despotism of

political bosses. These movements ap-

peal to the author as futile attempts to

improve "partisan parties," when the pur-

pose of every patriot should be to destroy
them.

Naturally Mr. Jones is friendly to the

idea of direct legislation, but he condemns
its application to administrative ques-

tions, beheving that it should be limited

to those reserve powers which find their

proper place in constitutions. He would
make participation in government com-

pulsory on all voters, just as military and

jury duties are. He favors proportionate

representation, meaning thereby a repre-

sentation based upon ideas in proportion
to the numbers of people holding them,
but he has no patience with proportional

representation, which he sees simply as a

device to seci^re for the "partisan parties"
their proportionate share in government.
The method of administration of our

naturalization laws receives scathing
criticism.

The author seems to have made no

charges which cannot be substantiated

from the records; the general effect of this

monumental work of five hundred pages
is depressing to the citizen who would like

to maintain some hopefulness of progress
toward political ideals. Still the author

has expended immense effort to lay before

us a searching diagnosis of our political

ills, and for this we owe him gratitude.

His work seems weak on the constructive

side, because he only indicates the direc-

tion in which we must look for improve-
ment. Apparently he would have the

nation and the states adopt some kind of

declaration of the general purpose for

which their respective governments are

organized; and with it a formulation of the

duties of citizenship so that every man may
know what is expected of him. Of course,

he insists upon the importance of general
education in order that the citizen may be

fitted for those duties which democracy
inevitably imposes on him.

The thought arises that human nature

working under such detective social con-

ditions as now obtain, cannot adapt itself

effectively to any severely logical system.
To many people the ignorance of the mass
of voters, which inevitably inheres in

any present practice of universal suffrage,

seems to contradict the fundamental

axiom of democracy that everybody
Icnows better than anybody. But do

persons really consider the process of

mutual cancellation which goes on in every^

election? When it comes to a choice be-

tween yes and no, the ignorant have one

chance in two of voting right. No party

enjoys a monopoly of the unintelUgent
vote of the country, and so a sort of equili-

brium of ignorance is established and the

result is determined by a shifting percent-

age of people who maintain at least a
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measure of independence. At the same

time the stabilizing fact penetrates the

consciousness of the ignorant that they
are having their share in the direction of

the destinies of the country. J. J. M.

Legislative Regulation of Railway
Finance in England. By Ching Chun

Wang, Director of Kin-Han Railway,

China. Urbana: University of lUinois,

1918. 196 p.

Tliis monograph is a real contribution to

the subject of railroad regulation and a

very readable work as Avell. In its eight

chapters, it takes up the following sub-

jects:
—

general legislation on railway

finance; legislative supervision of capi-

tahzation—share capital; supervision of

railway capitahzation
—loan capital; con-

trol of the borrowing powers of railway

companies; registration of railway securi-

ties; regulation of stock watering; the

regulation of railway accounts; state

auditing and inspecting.

England was not only the pioneer

country in the construction of railroads,

but also in the regulaton of railroad

finance, beginning at a very early date.

While regulatory legislation dates back

to the early days of railroad i:)romotion,

there have never been any really hostile

laws passed by Parliament, due, perhaps,

to the very fact that railroad finance was

regulated from the beginning along more

conservative lines than in other countries.

The chief aim appears to have been, not

to impose restrictions in the interest of

the pubhc, so much as to protect the

investor. And there has been a tendency
all along to hamper capital as little as pos-

sible within the bounds of reason; with

the result that capital has always been

easy to raise for British railroads, and

the chief danger in railroad finance has

been one of overbuilcUng and overinvest-

ment, rather than any dearth of capital.

England, then, has steered rather a middle

course in regulation, differing both from

the poUcies found with the government-
owned roads of Europe, and the restrictions

imposed by recent state public utility laws

iu the United States, as well as from the

extreme laissez-faire methods which so

long prevailed in this country.

One of the indications of liberality in

British railroad legislation is the fact, not

generally reahzed perhaps, that stock

watering is still permitted in England,

though the practice has been rather on the

wane since 1891, when "stock splitting,"

as it is called, reached one of its highest

points of development. The reason for

the existence of stock watering in England,

as in the United States, was the beUef that

two classes of stock would sell better than

one; but the results often failed to justify

this belief, although there is still no legis-

lation prohibiting the practice.

The student of railroad finance will

find the whole monograph of interest,

with no trace of the Eastern origin of its

writer.
John P. Fox.

*
Health and the State. By WiUiam A.

Brend, Lecturer on Forensic Medicine,

Charing Cross Hospital. New York:

E. P. Button and Company. Cloth,

6 X 9 in.; pp. 354. $4 net.

Although dealing wholly with the British

aspects of the subject, this volume should

appeal to all interested in public health,

state and local government, national

insurance and medical treatment at state

expense. The main thesis is the need for

a ministry of health and a better co-ordi-

nation of local health administration,

which latter the author believes should be

the basis of public health work. The

ministry of health. Dr. Brend believes,

should be a research and advisory agent,

leaving actual health administration to

other state departments and to local

authorities. The author deplores the

framing of laws and policies by laymen
members of Parliament. He points out

the almost complete absence of medical

men from the British Parliament and the

large number of lawyers in that body and

urges that the lawyers are far too depend-

ent on precedent to deal rightly with any

growing scientific subject. The large

proportion of medical men in the French

Parliament is mentioned—but the author

does not claim that French public health
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legislation aiul administration are supe-

rior or even equal to British.

In developing his subject the author dis-

cusses some of the communicable diseases,

infant mortality, disease in children and

adults, and public health in relation to

land and housing^coming out strongly

for the theory that environmental condi-

tions are the dominant factor in infant

mortality and tuberculosis. Data in

support of this theory are presented which

deserve careful weighing and suggest that

similar data for the United States might
well be compiled and studied.

The workings of the British national

insurance act, and particularly medical

treatment at public expense under it, are

presented in some detail and with spirited

adverse criticism. The doctors who
treat sick insured persons are held to be

overworked and underpaid, while of the

total appropriation made far too much is

allowed for drugs. Too little provision is

made for accurate diagnosis, and for special

surgical and other treatment, including

ho.spitalization.

Coming finally to governmental as dis-

tinguished from technical details of state

and local health work,^ the author seems

to find that it is not so easy as the spe-

cialist may at first think to get clear of

laymen control in a democracy. That is,

he bumps hard up against the old question
of reconciling democracy with efficiency.

The soundness of his main contentions

here and his earnestness throughout, lead

one to suggest that the author read or

reread Mill's "Representative Govern-

ment" and perhaps some of the more
recent discussions of the separation of

legislative and executive functions in state

and municipal government.
M. N. Baker.

*
American Democracy and Asiatic Cit-

izenship. By Sidney L. Gulick.

New York: Charles Scribner's Sons,
1918. 357 p.

Few who write on American-Japanese

problems are better qualified than Dr.

Gulick to discass the question of Japanese

immigration. Out of his intimate knowl-

edge of Japan and the Japanese and his

close contact with the problem on the Pa-

cific coast, Dr. Gulick has arrived at cer-

tain definite conclusions as to the nature

of the Japanese problem and the proper
method for its solution. That solution

he finds in the adoption by congress of a

policy embodying these two proposals:
"
First. All immigration should be regu-

lated by the principle that America shall

admit only so many immigrants from any

particular people as she can Americanize.

Second. Privileges of citizenship should

be given to every individual who person-

ally qualifies, regardless of his race."

The second feature of Dr. Gulick's pro-

posal is designed to remove all race dis-

crimination—a discrimination particularly

resented by Japan. The first of these

principles aims to protect the Pacific

coast not only, but the entire country,

from excessive immigration from all

countries. Specifically, Dr. Gulick would

fix an annual maximum number of immi-

grants which may be admitted from any

country, that maximum to be a definite

per cent, say five, of the naturalized citi-

zens and American-born children of each

immigrant race.

In presenting these proposals, the

author devotes much attention to modern

Japan, her problems and her claims, as

well as to China and our dealings with

Asiatics in this country.

C. C. Williamson.

*
Americanization. By Royal Dixon.

New York: The Macmillan Company,
1916. 196 p.

This little volume was puljlished in

July, 1916. Perhaps there would be

little justification for this belated note if

it were not for the very remarkable inter-

est which has since developed in Ameri-

canization. Mr. Dixon was, among other

things, the editor of "The Immigrants in

America Review," and had therefore a

special insight into the Americanization

movement at the time when it was re-

ceiving its first stimulus from the European
war. In these l^rief, "sketchy" e.ssays he

gave an interpretation of conditions un-

favorable to assimilation and set forth in-

terestingly some features of the under-
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lying philosophy of Americanization. He
had little to say, however, of the agencies

and methods to be employed.
As an associate of Miss Frances A.

Kellor, he naturally has much to say of

her numerous activities in behalf of the

immigrant, and particularly the work of

the National Americanization Committee.

Upon the work of women's organizations

he dwells at length, reprinting i« tolo Miss

Kellor's syllabus of studies in Americani-

zation for women's organizations (p. 113

to 124). At the time Mr. Dixon was

writing the celebration of the first Amer-

icanization day, Monday, July 5, 1915,

seemed to have a very large significance.

Chapters on "National Preparedness"
and "Organized for Peace" have at best

a very remote bearing on the problem of

Americanization. On the whole, it may
be said that the volume illustrates well

the difficulty that even the best informed

person has in grasping the full significance

of a movement in its early stages.

C. C. Williamson.

"The Responsible State." By Frank-

lin H. Giddings. Boston: Houghton,
Mifflin and Company. 1918, Pp. 10b.

Price, $1 net.

The title is attractive. These are

times in which the need of means for

asserting and maintaining the responsi-

bility of the state is felt by all thoughtful
men. But if one turns to this treatise

for information what to do and how to

do it, one will be disappointed. It is a

discourse upon political ideals from the

standpoint of sociologj', on the lines drawn

by Herbert Spencer, from whose views

Professor Giddings dissents in important

particulars, but with whom he agrees in

regarding human morality as a derivative

from brute instinct by evolutionary proc-

ess. This theory is somewhat discredited

at present because of its failure to explain

rights and duties, neither of which are

accounted for by the existence of instincts.

Indeed, there are now people rude enough
to say that Herbert Spencer is an ex-

ploded quack, whose tags and catch-

words ought to be discarded. Professor

Giddings' difficulty is that he keeps talk-

ing about right and wrong without any-

thing to show why and wherefore. The

Spartacus group in Berlin, from the same

evolutionary premises which Professor

Giddings adopts, would regard such views

as he expresses as mere bourgeois clap-trap.

When it comes to practical advice, all that

Professor Giddings can give is,
—better go

slow. As between socialism and individ-

ualism, the duty of the state is to wait

"until there shall be a more decisive and

satisfying meeting of minds upon the

issues involved than is possible now."

There are lots of people who will not agree

to that but will demand action. More-

over, emergencies have presented them-

selves which compel action in one way or

another. Persons confronted by such

responsibilities will get no help from

sociology. There is more practical ad-

vice in The Federalist, written 130 years

ago, about the means of establishing the

responsible state, than in all the sociologi-

cal treatises that have appeared from the

time Comte invented the term down to

the present day. Henry Jones Ford.

II. BOOKS RECEIVED

America in France. By Frederick Pal-
mer. New York: Dodd, Mead &
Company. Pp. 479. $1.75.

A Syllabus of Civics. By F. D. Boyn-
ton, Superintendent of Schools, Ithaca,
N. Y. Boston: Ginn & Company.
Pp. 48. 30 cents.

American Problems of Reconstruc-
tion. A National Symposium on the
Economic and Financial Aspects. Ed-
ited by Elisha M. Friedman with a
foreword by Franklin K. Lane, Secre-

tary of the Interior. New York: E. P.

Dutton & Company. 1918. Pp. 471.

$4 net.

Applied Eugenics. By Paul Popenoe.
Editor of the Journal of Heredity (Organ
of the American Genetic Association),

Washington, D. C, and Roswell Hill

Johnson, Professor in the University of

Pittsburgh. New York: The Macmil-
lan Company. 1918.

Britain After the Peace. Revolution
or Reconstruction. By Brougham Vil-

liers. New York : E. P. Dutton & Com-
pany, Pp. 249. $2.50 net.
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Budget Making in a Democracy. By
Edward A. Fitzpatrick, Draft Admin-
istrator of Wisconsin, Director of the

Society for the Promotion of Training
for Public Service. New York: The
Macmillan Company. 1918. Pp. 317.

•SI .50.

City Tides. By Archie Austin Coates.
New York: George H. Doran Company.
Pp. 191. $1.25.

Commercial Arbitr.\tion and the Law.
By Julius Henry Cohen. New York:
D. AppFeton & Company. Pp. 339.

$3 net.

Crime Prevention. By Arthur Woods.
Princeton, N. J.: Princeton University
Press. Pp. 124. U net.

Keeping Our Fighters Fit. By Edward
Frank Allen. Written under the super-
vision of Raymond B. Fosdick, Chair-
man of the War and Navy Depart-
ments Commissions on Training Camp
Activities, with a special statement
written for the book by President Wil-
son. New York: The Century Com-
pany. Pp. 207. $1.25.

League of Nations—Its Principles Ex-
amined. By Theodore Marburg, M.A.,
LL.D. New York: The Macmillan
Company. 1918.

Nation.\l Ideals and Problems. By
Maurice Garland Fulton, Professor of

EngUsh, Davidson College. New York:
The Macmillan Company. 1918. Pp.
415.

Social and Industrial Reform. By Sir

Charles Macara, Bart. Manchester:

Sherrett & Hughes, 34 Cross Street.

1918. Pp. 207. 5s. net.

Survey of the St. Louis Schools in five

volumes. Board of Education, St.

Louis, Mo. 1917-18.

The a B C of Exhibit Planning. By
Evart G. Routzahn, Associate Director

Department of Surveys and Exhibits,
Russell Sage Foundation, and Mary
Swain Routzahn. New York: Russell

Sage Foundation. 1918. $1.50 net.

The Causes of Dependency Based on
a Survey of Oneida County. Chester
Lee Carlisle, M.D., Director, State of

New York State Board of Charities,
Division of Mental Defect and De-

liquency, The Bureau of Analysis and
Investigation, Eugenics and Social Wel-
fare. Bulletin No. XV, The Capitol,

Albany, N. Y. 1918.

The Enclosures in England—An Eco-
nomic Reconstruction. By Harriett

Bradley, Ph.D., Assistant Professor of

Economics, Vassar College (Sometime
University Fellow in Economics). New
York: Columbia University. Long-
mans, Green & Company, Agents.
1918. Pp. 112.

The World War and Leadership in
Democracy. By Richard T. Ely, Pro-
fessor of Political Economy in the

University of Wisconsin. New York:
Macmillan Company. 1918. Pp. 189.

$1.50.

Untaxing the Consumer. By WUliam
Thum. Pasadena, Cal.: The Grant
Press. 1918. Pp. 97.

III. REVIEWS OF REPORTS

A Survey of the Revenue System of

Delaware County, Pennsylvania, by Gor-

don ^^'atkins, a tliesis for the Graduate

School, University of Pennsylvania. Pub-

lished by the People's Association of Dela-

ware county, Lansdowne, Pennsylvania.
In this 80 page pamphlet, the author

sets forth in close detail the revenue

63'stem of a typical county government.
He finds it as might be expected, an easy-

going countryfied institution in which the

expert is conspicuously absent. Property
is assessed by guesswork by men who have

no knowledge of property values and everj'

reason to undervalue. Tradition is the

governing force rather than law or sense.

Tax collection is sketchy and numerous

tax laws are dead letters. PoUticians

hand-pick party hacks to be elected to

underpaid sleepy routine jobs that are

hardly worth taking. Money in small

amounts slips away through the limp

fingers of the officials. Small properties

pay more than their share of public ex-

r penses.

While such information will cause no

surprise it is important to have our

universal impression justified in patient

detail and scientifically substantiated

without heat or bitterness. It is one of

the best contributions to county govern-

ment Kterature.

It is when the author turns to remedies

that the thesis weakens. The devices

he proposes are the very ones that have

everywhere failed. Adding an affidavit

to a signature, raising pay, getting officials

together for mutual education are mere
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palliatives compared with bolder and

deeper remedies such as central county
assessment and tax collection by properly-

paid appointive specialists who are remote

from parochial poUtics and who hold office

for indefinite tenures.

Possibly reasons of expediency and a

desire to exercise an immediate influence on

the local situation restrained the author's

imagination.

Copies of the thesis have been obtained

by the Short Ballot Organization, for issue

to subscribers to its "Documents of County
Government." R. S. Childs.

*
"How to Run a City: Who Knows?"—

"The fact is that the world knows how
to run a city in the best possible way.
The world knows it but no one man knows
it and no one city knows it. I mean that

somewhere in this or other lands, some

mayor, fire or police commissioner, health

officer, school supervisor or what not is

running his particular department better

than it was ever run before; more easily,

more cheaplv, more agreeably to the pub-
lic.

"Here is where the hbrary comes in.

In books, journals and reports, that is, in

print, are to be found all of these best

ideas; and if you wish to find them, to

print you must go.

"Now it is a library's business to take

care of all that's in print, to store it and
index it and so fix it that it will yield up
to the inquirer all that it contains.

"In print somewhere are nearly all the

secrets of good city management. There-

fore, if you would know how your city

should be managed you must call on the

library. And here it is."

The paragraphs above were written by
John Cotton Dana, the hbrarian of the

Newark public hbrary, known everywhere

among librarians for his fertile mind and
his gift for pubhcity. The statement ap-

peared first some years ago in the form of a

broadside in The Newarker, a pubhcity

organ for the pubhc library, and now re-

produced in facsimile in that library's

new monthly bulletin entitled The Library
and The Museum Therein of which the

first issue appeared in July, 191S.

One might venture a guess that the

paragraphs quoted were written when

municipal reference libraries were still

something of a fad. Nowadays, it is the

business man who is usually pictured as

dependent on the public library for the

information necessary for efficient man-

agement. PubUc business as well as

private business, if efficiently managed,
must use the knowledge and experience of

the world. The storing and indexing and

making available of the useful print of the

world is a function of the hbrary
—a func-

tion so essential and so manifestly unfitted

for private exploitation that practically

everjovhere hbrary service is regarded as a

function of government.
C. C. Williamson.

"War Suburbs and War Cities" has

been treated effectively in an illustrated

pamphlet by Andrew Wright Crawford,
the field secretary of the American Civic

Association, Union Trust Building, Wash-

ington, D. C. Mr. Crawford points out

that while the war has emphasized the

necessity of appropriate and adequate

housing faciUties, "the United States is

furnishing the good, the bad and the

indifferent as precedents." "Altogether,"
he beUeves, "the cause of a better America

is being advanced more than we could

have hoped for in a generation without

the war."
*

The Rochester Public Safety Campaign.—Between March 1 and September 1,

1918, a thorough-going public safety

campaign of an educational character was

conducted under the auspices of the

Rochester chamber of commerce and the

Rochester local council of the National

Safety Council. The report^ of the

campaign by Juhan H. Harvey, its direc-

tor, is one of the most valuable contribu-

tions to the Uterature of pubUc safety.

While it is impossible to measure the re-

sults of such a campaign in the number of

' The Rochester public safety campaign, by Ju-

lian H. Harvey, 1918. 149 p. May be obtained

from W. H. Cameron, secretary. National Safety

Council, Continental and Commercial Bank Bldg.

Chicago, 111. Price, 81.
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public accidents prevented, the Rochester

campaign did demonstrate that the num-
ber of accidents can be reduced. Much
valuable experience was gained which is

now available through this report to other

communities contemplating a similar

campaign.
Mr. Harvey's report is divided into

three parts: First, the story of the cam-

paign, "What they did, and how they did

it." Second, recommended practices for

public safety movements, which is full of

suggestions for organization and prelimi-

nary work, including the use of schools and

playgrounds and the various mechanical

devices which help to promote the move-

ment
In the third section of the report, the

appendix, there is a mass of data which will

be helpful in meeting specific problems.

Excerpts from speeches on public safety,

suggestions for teachers, poMcemen, rail-

way employes, business men and others,

data for talks on slides, posters, bulletins

and circulars, suggested pubUcity, minute

films for display in motion picture houses,

subjects for photographs, a course of school

study in accident prevention, records and

filing systems, and a host of other sugges-

tions of practical value. No one con-

templating a public safety campaign can

fail to obtain from a study of this book,
much that is of immediate practical

value. Wayne D. Heydecker.i
*

Sources of Municipal Revenue.-—
The Bureau of the Census has performed
a timely service to city officials in compil-

ing information on certain classes of

revenue wliich may be utilized to offset the

loss of receipts from taxes on the Uquor
traflSc. In this report revenues from

special assessments, business taxes other

than on the liquor traffic, general Ucense

taxes and license taxes on dogs are pre-
sented in detail for the two hundred and
nineteen municipalities which had at the

» Director of Research, American City Bureau.
2 "Specified Sources of Municipal Revenue" in-

cluding special assessments, business taxes other

than on the liquor traffic, general license taxes, and
cense taxes on dogs, in cities having a population

of over 30,000. Washington, D. C, Government

Printing Office, 19 17. 140 p.

middle of the fiscal year reported an
estimated population of over 30,000.

The statistics show a steady dechne in

the receipts from taxes on the liquor

traffic. In 1903 receipts from liquor traf-

fic in cities of over 30,000 population,
amounted to 6.1 per cent of the total

revenue receipts. This has steadily de-

clined until in 1917 only 3.5 per cent was
received from this source.

The data compiled in regard to the use

of special assessments in American munic-

ipalities will be especially useful. For

each of the cities reported upon, a brief

summary is given of the purposes for

which special assessments are levied. It is

interesting to note that western cities in

general make a much larger use of this

method of paying for various improve-
ments and services. The average propor-
tion of total revenue receipts from this

source is 7.8 per cent. 'It yields over 20

per cent, however, of the total revenue of

twenty cities, of which all but four are

west of the Mississippi. Charleston,

W'est Virginia, with 38.8 per cent heads

the list. It appears also that the smaller

cities rely more largely on this method of

financing improvements than do the

larger.

Complete fists are given showing every
kind of license tax imposed on businesses

of any kind. For many of the southern

cities these fists are very extensive. At-

lanta, Georgia, for example, imposes a

license on four hundred sixty different

kinds of business or occupation. These

range all the way from one dollar a year
for each sleeping room in a hotel to $500 a

day for a circus or wild-west show.

C. C. Williamson.

*

Municipal Coal Yards.'—During the

past few months the press has given con-

siderable attention to stories about "cities

entering the coal business," and reference

and research bureaus have been receiving

numerous inquiries. A fittle report on

"MunicipalCoal Yards" recently pubfished

'"Municipal Coal Yards," by Ford H. Mac-

Gregor, Municipal Reference Bulletin No. 4. Ex-

tension Division, University of Wisconsin, May,
1918. 24 p. 10 cents.



1919] REVIEWS OF REPORTS

by Ford H. MacGregor, chief of the munic-

ipal reference bureau of the I^niversity of

Wisconsin, is therefore a timely contribu-

tion.

After a preliminary discussion of the

question of numicipally-owned and oper-

ated fuel yards, with special reference to

the power to undertake such unaccustomed

functions, Mr. MacGregor reviews the

steps which are reported to have been

taken at one time or another toward the

sale of fuel in Ashland, Eau Claire, Mari-

nette, Oshkosh, Racine and Wausau.
These Wisconsin cities are more fortunate

than cities in most other states because of

a legislative enactment of 1917 specifically

conferring upon the various municipaUties
the power to establish municipal coal

yards. In other states, cities "have been

obliged to resort to various indirect and

semi-official means of accomplishing that

end." Nevertheless a number of cities

have embarked in the coal business. Mr.

MacGregor cites the following: Bluefield,

West Virginia, Columbus, Ohio, Denver,

Colorado, Frankfort, Kentucky, Kalama-

zoo, Michigan, Lewiston, Maine, Menom-

inee, Michigan, Muscatine, Iowa, Omaha,
Nebraska, Paterson, New Jersey, and
Two Harbors, Maine.

Unverified reports received by the

municipal reference bureau indicate that

action of this kind has been taken or is

contemplated in Evansville, Indiana,

Muncie, Indiana, Steubenville, Ohio,

TeiTe Haute, Indiana, Virginia, Minnesota

Cambridge, Ohio, Portland, Oregon, Spo-

kane, W'ashington, Wilmington, Delaware.

In Des Moines, Iowa, Dayton, Ohio,

Akron, Ohio, Bucyrus, Ohio, and Shelby,

Ohio, the city authorities, facing the

possibility of closing down essential in-

stitutions and activities, have confiscated

coal for municipal use.

In closing Mr. MacGregor points out

certain questions which should be con-

sidered by any city before estabUshing a

municipal coal yard. Adequate supply
should be assured in advance; it should be

determined whether coal should be sup-

phed only to the needy or to all comers;
the city must also determine whether coal

will be sold at cost or at cost plus a

reasonable profit. The question of a city

ice plant should also be considered, as this

commodity may be conveniently handled

in connection with a coal yard.

*
Municipal Ownership: With a Special

Survey of Municipal Gas Plants in Amer-

ica and Europe. By Albert M. Todd.

Chicago: Public Ownership League of

i^ierica, 1918. viii 122 pp.

Written by Albert M. Todd, president

of the Public Ownership League of Amer-

ica, the reader will naturally expect this

book to be strongly in favor of municipal

ownership and operation of the various

municipal utihties. In his preface Mr.

Todd states that because of early experi-

ences with corporate bodies operating

public utilities he became convinced "that

the corporations . . . were not only

usurping functions which rightly belonged
to the government, but were rapidly

becoming so rich and powerful as to be a

serious menace to liberty, justice and

democracy, in defiance of which, private

monopoly ever sought to control the mak-

ing and administration of law."

Because of this conviction Mr. Todd de-

voted some thirty years of his life to a

study of public utilities, under both public

and private ownership, in the course of

which he visited a great number of mu-

nicipalities in the United States and in

Europe. In the present volume are pre-

sented that part of these studies which

bears upon the history and operation of

municipal gas plants in America and

Europe.
The book comprises thirteen chapters,

starting with the basic principles of public

ownership and its world accomplishments,
and ending with the opinions of eminent

authorities upon the subject. The early

history and development of the gas indus-

try is traced with painstaking care and a

r&um^ of the present scope of the in-

dustry is given. After briefly describing

how gas is made the author discusses the

financial aspects of the industry and

points out the enormous profits derived

therefrom.

That numicipal ownership of gas plants

has developed with considerable rapidity
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in this country is shown in chapters six to

eight which present a history of municipal

gas plants in Virginia and Minnesota and

show how the model franchise of the model

gas company of Indianapohs is paving the

way for eventual municipal ownership.

The fight for municipal gas in Kalamazoo,

Michigan, is next described and the last

three chapters deal with municipal owner-

ship in Great Britain and Germany. An

appendix (seven sections) contains further

interesting data and information such as

the model provisions respecting franchises

and public utilities in the new charter of

Kalamazoo.

Everything considered Mr. Todd has

written a very interesting book which

stands out in the field of polemical litera-

ture because of the considerable amount

of statistics and fact information with

which his contentions are backed.

Dorset W. Hyde, Jr.

*
How the War Chest Started.—One year

ago last April the Baltimore chapter of

the Red Cross and the Alliance of Chari-

table and Social Agencies decided to make

a joint campaign to raise a sum of money
sufficient to finance their activities for a

period of three years. The plan, as worked

out, practically amounted to a city war

chest along the Unes which have since

been so widely adopted in other American

cities. The pledges received totalled

$700,054.95 and the accomplishments

of the first year under the plan are out-

lined in the trustees' report, recently is-

sued, entitled "One Year of The Balti-

more Fund."

This report is a commendable example

of what can be done in the way of at-

tractive recording of civic achievements.

A foreword contains statements by New-

ton D. Baker and Theodore Roosevelt,

commending the Baltimore fund idea.

All things considered, Mr. Roscoe D.

Edlund, secretary of the fund (McCoy

Hall, Baltimore) is to be congratulated

upon a very interesting piece of work.

*
War Time City Problems is the title

of the proceedings of the ninth national

conference of mayors and other city offi-

cials of New York state, held at Newburgh,
New York, last June. The papers do not

deal so much with war-time city problems

as with city problems from a war-time

point of view. The pamphlet which

contains 130 pages is as usual attractively

made up, and will be of interest to city

officials generally and especially those of

New York state.

*

Brotherhood in Communities.^ —"What
is being done to promote the principles of

universal brotherhood in comnmnities" is

the title of a pamphlet reprinted from

Religious Education for June, 1918, and

previously read before the annual meeting

of the reUgious education association.

After citing a number of typical cases of

social maladjustment, Mr. Harrison in-

stead of attempting to describe in detail

the various kinds of agencies for deaUng

with social problems, sketches three types of

effort which embody principles and meth-

ods, one or more of which every agency

uses. The first is "friendly service in the

home," sometimes known as case work,

represented by the charity organization

society. The second type is represented

by the community forum and other agen-

cies for talk and discussion as a means of

community advance. The third type of

community service is the social or com-

munity survey.

"Among the many different agencies for

community service are three general types:

first, a service which unites, as far as pos-

sible, all the resources of the community
in meeting the needs of the individual

or the individual family, which provides

a careful diagnosis with co-operative and

friendly treatment of case upon case of

abnormal family life; second, a service

which leads into new paths of social ad-

vancement and community improve-

ment through the exchange of ideas and

the spread of enUghtened and progressive

thought; and third, a community service

which would bring all the benefits of

science and practical experience to bear

upon social conditions, and, through care-

' By Shelby M. Harrison, director, department

of surveys and exhibits, Russell Sage Foundation.

Price, 10 cents.
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ful analysis of complex situations and ef-

fective presentation to the public of find-

ings and recommendations, endeavor not

only to correct the wrongs, but to quicken
the constructive forces that show promise."

*
Adult Probation.'—In an address on

"Current Tendencies in Adult Probation,"
at the National Conference of Social

Work, Edwin J. Cooley, chief probation
oflBcer of the magistrates' courts of New
York city, has presented an excellent

epitome of the condition of probation at

the present day. After emphasizing the

importance of protection by the judges as

a working condition for probation officers,

Mr. Cooley describes the three most im-

portant improvements in the methodol-

ogy or technique of probation which are

being inaugurated in New York under his

direction,
—the development of the case

system of probational diagnosis of delin-

quents, the division of the staflf of proba-
tion officers into a corps of investigators
and a corps of supervising officers, and the

establishment of a special probation term
of court, presided over by a special judge
who will devote his entire time to the con-

sideration of probation problems.

Leonakd Felix Fuld, Ph.D.

IV. BIBLIOGRAPHY 2

Accounting
Farwell (F. M.). The adaptation, in

simpler form, to the needs of smaller
cities, of the scientific but too elaborate
systenis of municipal accounting devel-
oped in the big cities [with discussion].
(Proceedings, Nat. Assoc, of Comptrollers
and Accounting Offrs.. 1918: 43-54.)
Fernald (H. B.). Capital accounts in

municipal accounting [with discussion].
(Proceedings, Nat. Assoc, of Comptrollers
and Accounting Offrs., 1918: 90-104.)

Also in Journal of Accountancy, Oct., 1918: 269-

Paton (W. a.) and Stevenson (R. A.).
Principles of accounting. 1918. 685 pp.
tables.

Rittenhouse (C.Forest). Elements of
accounts. 1918. 165 pp., 4 sets of forms
and papers.

and Clapp (Philip F.). Account-
ing theory and practice, unit 1. 1918.
Sampson (E. T.). Standardization of

municipal accounts and statistics. (Cana-
dian Mun. Jour., Sept., 1918: 284-285.)
Storer (J.). Uniformity in school ac-

counting. (Amer. School Bd. Jour., Sept.,
1918: 31-32.)

Americanization
See also Citizenship, Reconstruction.
American League for Citizenship,

Inc. To Americans. To all American
citizens who believe, as we do, that these
things must be done for America, this is a
call to action. [1918.] 28 pp.
The League's address is at 50 West 12th St., NewYork city.

Cleveland. Mayor's Advisory War
Board. Report of the work of the Cleve-
land Americanization Committee, July,
1917-July, 1918. [1918.] 10 pp.

'Current tendencies in adult probation, by Edtvin
J. Cooley. National Conference of Social Work,
315 Plymouth Court, Chicago.
'Edited by AUce M. Holden, Wellesley College.

National Americanization Commit-
tee. What industrial leaders say about
Americanization. [1918.] 10 pp.

Headquarters of the Committee are at 29 West
39th St., New York City.
United States. Bureau of Educa-

tion. Americanization bulletin. 12 pp.
Bibliographies

.'^ee also Reconstruction, Lighting.
EsTEY (Helen C). Select bibliography

on cost of hving in the United States.
(Spec. Libraries, Nov., 1918: 203-209.)To be continued.

Turner (Mrs. V. B.). Training of
women for war work: a bibliography.
(U. S. Bur. of Labor Stat., Monthly Labor
Rev., Aug., 1918: 164-171.)
United States. Library of Congress.

Division of Bibliography. List of ref-
erences on the government ownership of
the telegraph and the telephone. July 19,
1918. [15 pp.] typewTitten.
University of Iowa. Iowa Patriotic

League. Bibliography. Aug. 15, 1918.
48 pp. (Extension Bui., no. 40.)

Charities
Charity Organization Society of

Buffalo. The roots of poverty. Forty-
first annual report. 1918. 59 pp.
Rochester Bureau of Municipal Re-

search. Abstract of a report on the De-
partment of Charities of the City of Roch-
ester, N. Y. Survey by Francis H.
McLean. 1918. 37 pp.
Westchester County (New York).

Commissioner of Charities and Cor-
rections. First annual report, January 1,

1917, to December 31, 1917. 1918. 187
pp., plates.
The Commissioner's ofiBce is at East View, West-

chester County, N. Y.

Child Welfare
Challman (S. a.). Child-welfare laws

of Minnesota. (Child-Welfare Mag., Oct.,
1918: 42-43.)
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Ellis (Mabel Brown). Rural child

welfare and the Red Cross. (Child Labor

Bui., Aug., 1918: 126-136.)
Hall (W. Clarke). The state and the

child. 1918. 195 pp.
Kehby (C. Edith ) . Wage earning school

children in Detroit and Grand Rapids.

(Child Labor Bui., Aug., 1918: 137-145.)
Sargent (Dudley A.). Physical wel-

fare work with school children in war
times a vital necessity of physical training

for the country boy and girl. (Child-Wel-

fare Mag., Oct., 1918: 40-41.)

Citizenship
See also Americanization.

Barnard (J. Lynn) and Evans (Jessie

C), assisted by the Bureau of Munic-
ipal Research. Citizenship in Philadel-

phia. 1918. 376 pp. illus.

Cleveland. Board of Education.
Division of Educational Extension.
Lessons on American citizenship. By Ray-
mond Moley. [1918.] 64 pp.
Prosser (C. A.). Training for citizen-

ship through service. (School and Soc,

Sept. 7, 1918: 271-282.)
Address betore the Confi-renoe of State Execu-

tives and Directors of Vocational Education,
Washington, July 1:3, 1918.

Zeigler (Samuel H.). Our conirau-

nitv; good citizenship in towns and cities.

1918. 240 pp.

City Planning
See also Housing.
Ad.\ms (Thomas) . Town planning in re-

lation to public safety. (Conservation of

Life, Oct., 1918: 88-94.)
and Bartholomew (Harland).

City planning is closely related to public

safety. (Engrng. News-Record, Sept. 26,

1918: 572-574.)
Extracts from paper re.ad before the National

Safety Council, St. T ouis, Sept. 17, 1918.

Anon. Planning the greater Halifax.

(Conservation of Life, Oct., 1918: 82-88.

Map, plan, diagrs., illus.)

Australian Town Planning Confer-
ence AND Exhibition. Official volume of

Proceedings of the First Australian Town
Planning and Housing Conference and
Exhibition. 1918. 162 pp., 74 pi. illus..

maps, plans.
Davenport. City Engineer. Report

to the Mayor and City Council of the

City of Davenport, Iowa, on city plan-

ning for Davenport. 1918. 81 pp., plans,
illus.

[Hoover (A. P.).] City planning for

small municipalities, with special refer-

ence to an industrial survey. (Engrng. and

Contracting, Sept. 4, 1918: 242-243.)
Extracts from a paper read at the last annual

meetinK of the City Manacers' Association.

Philadelphia. Annual report of the

Permanent Committee on Comprehensive
Plans for the year ending December 31,

1917. [1918.1 18 pp.

Sawistowsky (Roscoe E.). City plan-
ning for Iowa municipalities. (Amer.
Municipahties, Sept., 1918: 44-i7, 50.)

Whitten (Robert H.). Principles of

design for a complete sj^stem of city thoro-

fares. (Amer. City, Oct., 1918: 257-261.

diagrams.)

Civil Service
Civil Service Reform Association of

Pennsylvania. Summary of state civil

service bill and reasons for its enactment.

[1918.] 8 pp.
.

This pamphlet may be had on application to the

Association, 810 Otis Bldg., Philadelphia.

Community Service
See also Citizenship.

Anon. Empty saloons as community
centers. (Social Service Rev., Oct., 1918:

19-20.)
Clarke (Ida Clyde). The little de-

mocracy, a text-book on community or-

ganization. With introduction by P. P.

Claxton. 1918. 252 pp.

Community Organization. (Religious

Educ, Oct., 1918: 307-342.)
This section of Relioious Education contains the

following papers: The ideal as to community re-

sponsibility, by Kenyon L. Butterfield, pp. 307-

313; The organization of religious education within
the community, by Walter S. Athearn, pp. .314-

327; The school as a center of community organiza-

tion, by Albert E. Howell, pp. 328-332; Training
for community servi.>p, by Karl R. Stolz, pp. 333-

335; The forum and the community, by Harold
Marshall, pp. 336-338; Gary's week-day commu-
nity school of religion, by W. G. Seaman, pp. 338-
342.

Jackson (Henry E.). A community
center; what it is and how to organize it.

1918. 159 pp. illus.

The reproduction of a bulletin published by the

U. S. Bureau of Education.

Mackay (C. D'A.). The patriotic uni-

fication of your town thru drama. (Amer.
City, Sept., 1918: 206-212. illus.)

Correction
See also Feeble-minded.

Bryant (Louise Stevens). A depart-
ment of diagnosis and treatment for a

municipal court. (Jour, of Crim. Law and

Criminology, Aug., 1918: 198-206.)
RippiN (Jane Deeter). The family

court. (Jour, of Crim. Law and Crimin-

ology, Aug., 1918: 187-192. charts.)

United States. Bureau of the Cen-
sus. Prisoners and juvenile delinquents in

the United States, 1910. 1918. 535 pp.

Coimty Government
See also Schools.

Morgan (O. S.). Co-operation between
countv and city. (Columbia Univ. Quart.,

Apr., '1918: 116-124.)

Docks
New York City. Department of

Docks. Statement of Hon. Murray Hul-

bert, covering the requirements of the

Department of Docks, during the years

1918, 1919, 1920 and 1921. Submitted to

C. L. Craig, Comptroller and Chairman



1919] BIBLIOGRAPHY 81

of the Committees on Finance and Budget
and on Port and Terminal Facilities of the
Board of Estimate and Apportionment.
Oct. 7, 1918. 26 pp.

Education
Spe also Americanization, Schools, Vocational

Guidance.

Cocks (O. G.). Motion pictures in edu-
cational institutions. (Lib. Jour., Oct.,
1918: 762-763.)
Hart (Joseph K.). Democracy in edu-

cation; a social interpretation of the his-

tory of education. 1918. 418 pp.
Bibliography, pp. 410-416.

National Education Association.
Commission on the Emergency in Edu-
cation. A national program for education.
1918. 27 pp. (Commission series, no. 1.)

Headquarters of the Association are at 1400
Mass. Ave., N. W., Washington, D. C._

. Commission on the National Pro-

gram in Education. A national program
for education. Statistical data relative to

the distribution of federal grants, as pro-
posed by Senate Bill 4987. 1918. [14 pp.]

(Commission series, no. 2.)
Smith (Walter R.). A program for

socializing education. (Educ. Rev., Oct.,
1918: 199-214.)
United States. Senate. A bill to

create a Department of Education, to ap-
propriate money for the conduct of said

department, to appropriate money for

federal co-operation with the states in

encouragement and support of education,
and for other purposes. Oct. 10, 1918.
18 pp. (65th Cong., 2d sess., Sen.14987.)

Elections
Anon. Direct primaries and direct nom-

inations. (Equity, Oct., 1918: 207-211.)
Lists of states having some form of direct primary

election, and nomination laws.

Bureau op Municipal Research,
Akron. Efficiency of the Akron voter.

Oct. 21, 1918. [28 pp.] tables, typewTitten.
Howe (John B.). The eve of election;

facts and hints for voters new and old.

1918. 283 pp.

Elevators
New York City. Board of Stand-

ards AND Appeals. Elevator rules. Rules
for the construction, maintenance and
operation of elevators. Adopted July 30,

1918, effective August 26, 1918. [1918.]
16 pp. (Supplement to Bui., Ill, no. 25.)

Excess Condemnation
Chicago. Bureau of Public Effi-

ciency. Excess condemnation. Why the

city of Chicago should have the power, in

making public improvements, to take

property in excess of actual requirements.
Sept., 1918. 58 pp. illus.

Copies may be secured from the Bureau, 315
Plymouth Court, Chicago.

Feeble-minded
California. State Board of Chari-

ties'and Corrections. Surveys in men-

tal deviation in prisons, public schools,
and orphanages in California. 1918. 87
pp.
Hastings (G. A.). Registration of the

feeble-minded. [1918.] 15 pp. (State
Charities Aid Assoc, of N. Y., Com. on
Mental Hygiene.)
Read before the Mental Hygiene Section of the

National Conference of Social Work, May 16, 1918.

Fire Prevention
Canada. Commission of Conserva-

tion. Fire waste in Canada. By J. Grove
Smith. 1918. 319 pp.
Gasser (C. a.). Fire prevention ex-

liibits. (Safety Engrng., Sept., 1918: 185-
190.)
Gillenwaters (E. M.). Ignorance,

carelessness and indifference as fire causes.

(Fire and Water Engrng., Oct. 23, 1918:

298-299.)
Mallalieu (W. E.). a fire a minute—

and why. (Amer. City, Nov., 1918: 371-
375. iUus.)
New York City. Mayor's Committee

ON National Defense. The war's effect
on fire hazard; special report by the Com-
mittee on Risks and Insurance. [1918.]
8 pp.

. Municipal Reference Library.
[Fire prevention day in war time.] (Notes,
Oct. 23, 1918: 66-75.)

Contains, among other things, notes of publica-
tions on the subject of fire prevention.

Fire Protection
Anon. Should city fire service be fur-

nished free to suburban communities not
provided with fire protection? The ques-
tion answered by chiefs from all sections
of the country showing that assistance is

generally given without compensation to
the department that renders it. (Fire and
Water Engrng., Sept. 25, 1918: 226-228.)

. Fire brigade co-operation [in Eng-
land]. (Mun. Jour. [London], Aug. 9, 1918:
821.)
Dauntless Club of the Brooklyn

Fire Department. Statistics of fire de-

partments. 1918. 36 pp.
For sale, at 25 cents, by Mr. J. F. Flood, presi-

dent, Fire Headquarters, Court and Staats Sts.,
Brooklyn, N. Y.
New York City. Board of Stand-

ards AND Appeals. Sprinkler systems.
Rules for fire extinguishing appliances.
Adopted May 24, 1917, effective June 27,
1917, amended May 2, 1918. [1918.] pp.
35-48. (Supplement to Bui., Ill, no. 37.)

. Fire alarm rules; smoking in fac-

tories; fire escape rules. 1918. pp. 18-32.

(Supplement to Bui., Ill, no. 36.)
. Rules of procedure; fire retarding

construction; revolving doors. [1918.] pp.
51-64. (Supplement to Bui., Ill, no. 38.)
United States. Bureau of the Cen-

sus. Statistics of fire departments of cities

having a population of over 30,000, 1917.

1918. 105 pp.
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Fuel
Carson (J. S.). The "Philadelphia

plan" of coal allotment. How the heating
trade in Philadelphia successfully co-op-
erated with the Fuel Administration in

developing a highly-successful scheme of

fuel distribution. (Heating and Ventilat-

ing Mag., Oct., 1918: 17-30.)
United States. Fuel Administra-

tion. Fuel facts. Second edition. Infor-

mation for consumers and savers of fuel.

Oct., 1918. 64 pp.

Housing
See also Reconstruction.

Anon. The design of street improve-
ments in war-time industrial housing de-

velopment. (Amer. City, Nov., 1918: 355-
359. illus.)

Describes the policy of the Engineering Division
of the Bureau of Industrial Housing and Transpor-
tation, U. S. Department of Labor.

. The housing problem of Dublin.
A remarkable report: "board of repre-
sentatives" suggested. (Mun. Jour. [Lon-

don], Aug. 30, 1918: 887-888.)
. The government's housing terms.

Report of Manchester [England] Con-
ference Committee. (Mun. Jour. [Lon-

don], Sept. 20, 1918: 947-948.)
Gebhart (John C). Housing standards

in Brooklyn. An intensive study of the

housing records of 3227 workingmen's
families. Oct., 1918. 60 pp.

Published by the Tenement House Committee
of the Brooklyn Bureau of Charities, 09 Schermer-
horn St., Brooklyn, N. Y.

Great Britain. Housing in England
and Wales; memorandum by the Advisory
Housing Panel on the emergency problem.
1918. 15 pp.

. Royal Commission on Housing
IN Scotland. Special report on the de-

sign, construction, and materials of various

tj-pes of small dwelling-houses in Scotland.

1917. 44 pp. + 10 plans.
Groben (W. E.). Union Park Gardens.

A model garden city for industrial workers
at Wilmington, Del. (Arch., Sept., 1918:
248-250. plans, illus.)

Welsh Housing and Development
Association. The Welsh housing and de-

velopment year book, 1918. Ed. by E. L.

Chappell. [1918.] 142 pp. plans, illus.

A record of the principal housing activities of

1917 and of the proposals for new legislation by
various organizations, with other articles on hous-
ing and city planning by competent contributors;
principally with reference to Wales.

Labor
.Vmerican Association for Labor

Legislation. Review of labor legislation
of 1918. (Amer. Labor Leg. Rev., Sept.,
1918: 235-275.)
Florence (P. S.). U.se of factory sta-

tistics in the investigation of industrial

fatigue; a manual for field research. 1918.

153 pp. diagr. (Columbia Univ. Studies in

Hist., Econ., and PuIj. Law.)

Libraries
The Library: and the Museum Therein.

Vol. i, no. 1, Jy., 1918. Published by the
Newark Public Lilirary, Newark, N. J.

This is a new periodical publication to acquaint
the Newark public with tlie advantages and oppor-
tunities of the city's library. •

Mitchell (Alma C). The library of

the Public Service Corporation of New
Jersey. (Spec. Lil^raries, Nov., 1918: 200-
201.)

Lighting
See al.so Municipal Ownership, Public Utilities.

Anon. Cost of service plan has in some
instances been applied to lighting com-
panies. H. C. Clark discu.sses some as-

pects of the plan and puts the question:
is it not a step towards stabilizing the
relations between utilities and their com-
munities? (Amer. Gas Engrng. Jour., Nov.

16, 1918: 471-476.)
. United States Fuel Administra-

tion's program for abolishing inefficient

types of incandescent lamps. By substi-

tuting highly efficient lamps for the carbon
and gem types, a saving of one million tons
of coal a year is estimated. (Gen. Elec.

Rev., Oct., 1918: 685-688.)
Haferkorx (H. E.). Searchlights; a

short annotated bibliography of their de-

sign and their ase in peace and war. (Spec.

Libraries, Sept.-Oct., 1918: 172-176.)
HoGUE (O. R.) AND Others. Illumi-

nating engineering as a commercial force.

Some evidence of its importance and
utility in the central station field [with

discussion]. (Trans., Illuminating Engrng.
Soc, Oct. 10, 1918: 357-367.)
Kansas City (Mo.). Chamber of

Commerce. Special Gas Committee. A
proposed solution of the gas problem. A
report . . . prepared by the Department
of Civics. May, 1918. 31 pp.
Lincoln (E. E.). The results of munic-

ipal electric lighting in Massachusetts.
1918. 484 pp. (Hart, Schaffner and Marx
Prize Essay in Economics.)
Sajous (C. E. de M.) The relation of

light to health. (Jour. Engrs'. Club of

Philadelphia. Sept., 1918: 440-443.)
Presented before the Philaflelphia section of the

Illuminating Engineering Society, May 17, 19 IS.

Thompson (G. L.). Street lighting with
reference to the manufacturer, the central

station, and the municipality. (Gen. Elec.

Rev., Oct., 1918: 679-681.)

Municipal Government and Administration
See also County ( ioNcrnment.

Academy of Political Science in the
City of New York. National conference
on war economj'. A series of addresses and

papers presented at the National Con-
ference on War Economv held ... in

New York, July 5-6, 1918. 1918. 134 pp.

(Proceedings, Jy., 1918.)
Contains many papers on financial policies in

state and city, and in general.
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Anon. Municipal law in British Colum-
bia to be revised. B. C. Commissioners
recommend Local Government Board—
four classes of municipalities

—stricter con-
trol over municipal government. (West.
Mun. News, Oct., 1918: 268-270.)

. How our big cities do things. A
comparative study of the existing forms of

municipal government in our large cities.

[San Francisco. Buffalo.] (Equity, Oct.,
1918: 191-202.)
Bernard (Augustin). L'organisation

communale des Indigenes de I'Algerie.

(Revue Politique et Parlementaire, Aug.,
Sept., 1918: 140-151, 227-246.)
Candler (Martha). The better cities

which the war camp community service is

building. (Amer. City, Oct., 1918: 262-
265. illus.)

City Club of Los Angeles. City Club
Committee recommendations concerning
thirty-nine propositions to be voted upon
November 5th. [10 pp.] (Effective Citizen-

ship, Oct. 30, 1918.)
Conference of Mayors and Other

City Officials of New York State.

Proceedings of Ninth Annual Conference.
War-time city problems. 1918. 130 pp.

Mr. W. P. Capes is secretary of the Conference,
Albany, N. Y.

Cooke (Morris L.). Our cities awake:
notes on municipal activities and adminis-
tration. 351 pp. illus., pis., pors., plan.

Ehrhard (Auguste). Les oeuvres de
I'hotel de ville pendant la guerre. 1918.
261 pp.
San Francisco. Board of Election

Commissioners. Proposed charter amend-
ments to be submitted November 5, 1918.
1918. 30 pp.
Of the 22 amendments proposed, the voters

adopted 12 dealing with a variety of subjects.

Woodruff (C. R.). MunicipaHties after
the war. (N. J. Municipalities, Sept.,
1918: 209-210, 219-220.)

. Municipal preparedness for war
and peace in the United States. (Can.
:\Iun. Jour., Nov., 1918: 364, 374-376.)

Municipal Ownership
See also Bibliographies.
KoiNER (C. W.). Contract for munici-

pal purchase of competing electric distrib-
ution system. (Trans., Amer. Soc. of Mun.
Improvements, 1917-18: 124-127.)
Public Ownership League of Amer-

ica. Municipal ownership. With a special
survej' of municipal gas plants in America
and Europe. By Albert M. Todd. 1918.
122 pp.
The League may be addressed at 1439 Unity

Bldg., Chicago.

Pavements
Hubbard (Prevost). Standardization

of pavement design and construction.
(Mun. and Cy. Engrng., Nov.. 1918: 181-
183. tables.)

Kinney (W. M.). Pi.vement gage meas-
ures surface irregularities. Study of speci-
fications for smoothness leads to invention
of new device—present requirements too
severe. (Engrng. News-Record, Oct. 17,
1918: 708-710.)
Krug (F. S.). Pre.servative effects of

macadam surface treatments applied
primarily as dust laj'ers. (Mun. and Cy.
Engrng., Oct., 1918: 147-148.)

Routh (James W.). The maintenance
of asphalt pavements by the cut and re-

place method. (Mun. and Cy. Engrng.,-

Nov., 1918: 164-168. illus.)
Has special reference to Rochester, N. Y.

Sprague (N. S.). Pavement construc-
tion and maintenance considered. Plan-

ning for reconstruction period. (Engrng.
News-Record, Oct. 10, 1918: 663.)

United States. Department of Agri-
culture. Typical specifications for non-
bituminous road materials. By Prevost
Hubbard and Frank H. Jackson, Jr. 1918.
40 pp. (Bui. 704.)

Public Health
See also Lighting.
Anon. A sanitary survey of a city.

Features of municipal activity and of com-
munity and individual interests covered by
such survey—Mortality statistics—Health
department records—Communicable dis-
eases—Food supply—-Water supply

—Sew-
erage and lack of it—Garbage collection
and disposal

—Nuisances. (Mun. Jour.,
Nov. 9, 16, 1918: 359-361, 382-386, illus.)

Broadhurst (Jean). Home and com-
munit}^ hygiene; a text-book of personal
and public health. 1918. 428 pp. illus.,

tables, diagrs.
Davis (Michael M.) and Warner

(Andrew R.). Dispensaries, their manage-
ment and development; a book for ad-

ministrators, public health workers, and
all interested in better medical service for
the people. 1918. 438 pp. illus.

Bibliography, pp. 406-414.

Montreal. Medical Officer of
Health. Report of the Municipal De-
partment of Hygiene and Statistics, 1917,
1918. 132 pp.
North (C. E.). Farmers' clean milk

book. 1918. 132 pp. illus.

Seymour (Gertrude). A summary of
new public health measures for combating
venereal disease. (Social Hvgiene, Jj'.,

1918: 389-394.)
Squire (Amos O.) Penal institution

hospital treatment of venereal diseases.

(Jour, of Criin. Law and Criminology,
Aug., 1918: 253-259.)

Studies from the Helen S. Troun-
STINE Foundation. Blindness in Hamil-
ton County. A summary of the activities,

laws, and statistics relating to blindness,
with special reference to the administra-
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tion of the law regulating "The Relief of

the Needy Blind." By Dr. Louis Strieker.

Sept., 1918. 109 pp.
Copies may be had on appliration to the Founda-

tion at the Neave Bldg., Cincinnati.

United St.\tes. Public Health Serv-
ice. Venereal disease legislation. A com-
pilation of laws and regulations showing
the trend of modern legislation for the
control of venereal diseases. Jan. 18,
1918. 32 pp. (U. S. Pub. Health Repts.,
Reprint no. 450.)

. Progress in venereal disease con-
trol. By J. G. Wilson. May 24, 1918. 6

pp. (U. S. Pub. Health Repts., Reprint
no. 468.)

Public Service
Woodruff (C. R.). Training for the

public service. (N. J. Municipalities, Nov.,
1918: 265-266, 280-282.)

Public Utilities

,S<*e also Libraries, Lighting.

Alvord (J. W.). What sound valua-

tions snould accomplish is to create and
maintain good service by the utility at

reasonable rates. (Amer. Gas Engrng.
Jour., Oct. 12, 1918: 339-342.)
Anon. Opinions accompanying recent

rate increases. Some of the important

price changes made by state commissions
and the courts during 1917 relating to

increase in gas rates. (Gas Age, Oct. 1,

1918: 301-303.)
. Jurisdiction over rates. Discus-

sion as to municipalities' powers over gas
rates. The court held that jurisdiction
was transferred to the Montana Public

Utilities Commission by the Public Utili-

ties Act. (Gas Age, Oct. 1, 1918: 304.)
From the decision in the case of State ex. rd.

Billings v. Billings Gas Co., Montana Supreme
Court, 17.3 Pac. 799.

Lambert (C. F.). Rate regulation in

war times. (Amer. MunicipaHties, Sept.,

1918: 51-52.)
Ledoux (J. W.). The economics of

public utilities extensions. (Amer. City,

Oct., 1918: 293-295.)
Raymond (W. G.). Cost of service the

chief factor in rate regulation. Rational

"fair value" is held to be sum of interest

on investment and profit on operating ex-

penses, capitalized at "fair return" rate.

(Engrng. News-Record, Sept. 5, 1918:

451-454.)

Reconstruction
8ee also Americanization, Municipal Govern-

ment, Pavements, Roads.

Anon. Outline studies on the problems
of the recoastruction period. Prepared by
a Special Committee. 1918. 39 pp.

Published by the Association Press, .347 Madison
Ave., New York, and sold at 2.5 cents a copy. It con-

tains brief bibliographies on all the topics included.

. Reconstruction in France; the

competition by French architects for the

creation of types of rural dwellings. (Jour.

of the Amer. Inst, of Archs., Oct., 1918.)

. Municipal officers after the war.

(Mun. Jour. [London], Mar. 8, 1918: 263-
264.)—

. A city set on a hill. An account
of the First American Conference on Re-
construction Problems, Rochester, No-
vember 20-22. (Survey, Nov. 30, 1918:

241-242.)
International Forum Association.

Bulletin. Monthly. No. 1, October, 1918.
A new periodical which deals with problems of

Americanization and of reconstruction generally.
The Association's address is 12 West 11th St.,
New York City.

McBain (Howard L.). The need for a
municipal program. 1918. pp. 111-113.

Reprinted from the Proceedings of the Academy
of Political Science, July, 191S.

Minneapolis Civic and Commerce
Association. Land for returning soldiers.

Abstract of the Proceedings of a Conference rep-
resenting the states of Michigan, Wisconsin, Minne-
sota, North Dakota, South Dakota and Montana,
at Minneapolis, Aug. 30 and 31, 1918.

National Single Tax League. The
bulletin of reconstruction. Oct., 1918.
32 pp.
Headquarters of the League are at 56 East John-

son St., Philadelphia.

New York City. Municipal Refer-
ence Library. Municipal reconstruction
in America. (Notes, Nov. 13, 1918. 90-
100.)

Includes references to literature on reconstruc-

tion, pp. 94-100.

. Community Councils of Na-
tional Defense. A call from the nation
to the people of the city. [1918.] 4 pp.

Rochester Bureau of Municipal
Research. A municipal reconstruction

program. Oct., 1918. 14 pp.
Russell Sage Foundation. Library.

Reconstruction. Oct., 1918. [4 pp.] (Bui.
no. 31.)
A bibliography.
Stein (C. S.). Housing and reconstruc-

tion. (Jour, of the Amer. Inst, of Archs.,

Oct., 1918: 469-472.)
United States. Secretary of the

Interior. Annual report for the fiscal

year ended June 30, 1918. December,
1918. 31 pp., chart.
Deals particularly with reconstruction problems

and especially that of the returning soldiers.

. . Draft of bill proposed for

co-operation between the states and the

United States to provide employment and
homes for soldiers, sailors, and marines,
under which the states shall furnish the

lands and the United States the funds;
with an alternative proposition so that the

states may participate further in furnish-

ing funds and also in supervising the im-

provement and settlement of the lands.

December, 1918. 4 pp.
. . Farms for returned sol-

diers. Outline of plan for development of

arid, swamp, and other unused lands.

1918. 24 pp.
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. Senate. Homes for returning sol-

diers and sailors. Report from the Com-
mittee on Public Lands. Oct., 1918. 8 pp.
(65th Cong., 2d sess., Rept. no. 580.)
Woodruff (C. R.). After-war prob-

lems—respective obligations of national,
state and local governments. (Amer. City,

Nov., 1918: 352-354.)

Refuse and Garbage Disposal
See also Public Health.

Anon. Does wealth lie in Seattle's gar-

bage? Facts V. theory. (Civil Service Age,
Sept., 1918: 4-6.)
Capes (W. P.) and Carpenter (Jeanne

D.). Municipal housekeeping. 1918. 231

pp. tables, statistics.
This book deals chiefly with the principles and

methods followed in many American cities in dis-

posing of garbage, sewage, ashes, rubbish, etc.

Peterson (Arthur E.). Refuse col-

lection in Spokane. (Mun. Jour., Nov. 16,
1918: 381-382. illus.)

Roads and Highways
See also City Planning, Housing.
Goodell (J. M.). The location, con-

struction and maintenance of roads. 1918.

213 pp. diagr., tables.

Reprinted from Good Roads Year Book, 1917.

Lane (Franklin K.). Land reclama-
tion and highway development must go
together. (Mim. and Cy. Engrng., Nov.,
1918: 183-185.)
Address before Conference of Regional Chairmen

of the Highways Transport Committee, Council of

National Defence, Sept. 17, 1918.

Redfield (William C), Highway de-

velopment as important as railroad and
waterway development. (Mun. and Cy.
Engrng., Nov., 1918: 170-172.)

Schools
See also Accounting, Child Welfare.

Bliss (D. C). Methods and standards
for local school surveys. 1918. 264 pp.
Boston. School Committee. Depart-

ment OF Educational Investigation
and Measurement. A plan for the pro-
motion of teachers from merit lists. 1918.

63 pp. (School doc. no. 2—1918.)
Byrne (Lee). The apportionment of

funds in a combined city-and-county
school system. (Amer. School Bd. Jour.,

Oct., 1918: 35-36, 77.)
Calvert (A. C). Public schools in the

new war cities. (Amer. City, Nov., 1918:
360-362. illus.)

Challman (S. A.). The public schools
of Rochester, Minnesota. (Amer. School
Bd. Jour., Oct., 1918: 29-31. illus.)

Deffenbaugh (W. S.). Recent im-

provements in city school administration.

(Amer. School Bd. Jour., Oct., 1918: 23-24.)
FoGARTY (W. S.). Transportation of

school children. (Amer. School Bd. Jour.,

Nov., 1918: 25-27, 69-70.)
Gray (William S.). The work of ele-

mentary-school principals. (Elementary
School Jour., Sept., 1918: 24-35.)

Greeson (William A.). The school

census and its use in school administra-
tion. (Elementary School Jour., Sept.,
1918: 14-23.)
Hawkins (John R.). Play supervision

in the public schools. (Educ, Oct., 1918:

84-89. iUus.)
Hillegas (Mild B.). The organization

of junior high schools in small communi-
ties. (Teachers CoU. Record, Sept., 1918:

336-344.)
Joffe (Eva). Rural school attendance

in Alabama. (Child Labor Bui., Aug.,
1918: 101-125. tables.)

Kansas. State Council of Defense.
Committee on Educational Efficiency.
Voters of Kansas. [Argument in support
of the Permanent Income Amendment.]
[1918.] [4 pp.]
This amendment, which provides a permanent

income for the upkeep of state schools, was adopted
at the poUs on Nov. 5.

Lewis (Howard T.). The rural school
and the community. A study of the
methods and application of the social

survey. 1918. 91 pp.

McFee (Inez N. C). The teacher, the
school and the community. 1918. 256

pp. illus., plan.

Monmouth (III.). Board of Educa-
tion. Report for year ending May 31,
1918. 35 pp. illus.

An interesting pamphlet describing the war-work
activities of Monmouth's school children.

MuNROE (J. P.). Readjustment of the
school from the viewTJoint of the manu-
facturer. (Jour, of Educ, Sept. 5, 1918:

199-201.)
Payne (E. A.). Township liigh schools

in lUinois. (Amer. School Bd. Jour., Nov.,
1918: 40-43. illus.)

Robbins (C. L.). The school as a social

institution. 1918. 470 pp.

Spaulding (Frank E.). The making of
a school budget. (School Rev., Nov.,
1918: 684-695.)

Strayer (George D.). Plan to meet
emergency in schools due to the war.

(Educ. Administration and Supervision,

Sept., 1918: 364-371.)
Reprinted from New York Times of July 21, 1918.

United States. Bureau of Educa-
tion. School Life. Semi-monthly. Vol. I,

no. 8, Nov. 16, 1918.
a new periodical publication for officials and

students of education to give them "generally cur-

rent information concerning progress in education"
and notes of publications in the field.

Updegraff (Harlan). Teachers' sal-

aries and the increased cost of living.

(Amer. School Bd. Jour., Nov., 1918:

22, 63.)
Williamson (I. L.). The relationship

between boards of education and superin-
tendents. (Amer. School Bd. Jour., Oct.,

1918: 31-32.)
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Withers (John W.). The training of

teachers in service, I. (Elementary School

Jour., Oct., 1918: 95-105.)

School Buildings
Chicago. Commi.ssion on Ventil.\-

TioN. School building heating and ven-

tilation, by S. R. Lewis. (Heating and

Ventilating Mag., Aug., 1918: 29-35.

iUus.)
LocKHART (G. L.). Public schools;

their construction, heating, ventilation,

sanitation, lighting, and equipment. 1918.

211 pp.
National Education Association.

The candle of efficiency in schoolhouse

planning. [1918.] 11 pp., 10 charts.

Patterson (H. L.). Economy in school-

house construction. (Amer. School Bd.

Jour., Oct., 1918: 33-34.)

Sewerage and Sewage Disposal
See also Public Health, Refuse and Garbage Dis-

posal, Water Supply.

Anon. Sewage treatment in Easton.

(Mun. Jour., Nov. 16, 1918: 386-388,
iUus.)
Headlee (T. J.) and Beckwith (C. S.).

Submerging bed with sewage kills sprin-

kling filter fly. Larvae and pupae de-

stroyed by 24 hours' flooding at Plain-

field, N. J., without materially injuring
filter bed. (Engrng. News-Record, Sept.

19, 1918: 533-534.)

Jennings (C. A.). Use and accomplish-
ments of chlorine compounds in water and
sewage purification. (Amer. City, Oct.,
1918: 296-300. illus.)

Stevenson (W. L.). First unit of im-

proved means of sewage disposal for

Philadelphia well started. Design fea-

tures include intercepting sewer partly
under pressure, ventilated grit chamber
with sand-removing and washing plant,
and depressed venturi meter. (Engrng.
News-Record, Oct. 3, 1918: 629-633.)

Toledo. Department of Public Serv-
ice. Report on elimination of sewage from
Toledo's waterways, with data covering
Ten-mile Creek. 1918. 73 pp.

United States. Council of National
Defense. Sanitation of rural workmen's
areas, with special reference to housing;
[a report of the divisional committee on
village and public .sanitation, section on
sanitation, committee on welfare work of

the committee on labor, advisory com-
mission. Council of National Defense].
(U. S. Pub. Health Repts., Sept. 6, 1918:

1477-1507, plates, plans.)

WiNSLOW (C.-E. A.) and Mohlman
(F. W.). Miles acid process for recovery
of sewage grease with special reference to

sewage of New Haven, Conn. (Mun. and
Cy. Engrng., Nov., 1918: 173-176.)

State Government and Administration
Black (Henry C). A study of the

bicameral system in legislation. (Consti-
tutional Rev., Oct., 1918: 220-234.)
Massachusetts. Bureau of Statis-

tics. The decennial census of the Com-
monwealth, 1915. Part I, General intro-

duction and population tables. 1918. 179

pp.
O'Neal (Emmet). Reorganizing the

state governments. (Constitutional Rev.,
Oct., 1918: 199-211.)

The Constitutinnal Review is a Quarterly, pub-
lished by the National Association for Constitu-
tional Government, with editorial offices at 717
Colorado Bldg., Washington, D. C.

Taxpayers' Association of Califor-
nia. Expenses and outlays of California
state government for the sixteen fiscal

years ending June 30, 1902-1917, inclu-

sive. Graphically presented for the infor-

mation of taxpayers. June, 1918. 20 pp.
WooDBURN (J. A.) and Moran (T. F.).

Elementary American history and govern-
ment [with Pennsylvania supplement].
1918.

Street Railways
Anon. Subways—is the ceaseless

growth of large cities an unqualified ad-

vantage? (Commercial and Financial

Chronicle, Aug. 10, 1918: 546-547.)
Ransom (William L.). The agitation

for higher fares. (N. J. Municipalities,

Nov., 1918: 263-264, 277-280.)
Reprinted from The Survey.

RoBB (Russell). The street railway
situation. (Invest. Bankers Assoc, of

Amer. BuL, Nov. IL 1918: 38-42.)

Taxation and Finance
See also Schools, State Government.
Bureau of Municipal Research,

Toronto. The Provincial Assessment
Act. Story nos. 1,2,3. Sept. 26, Oct. 9, 24,
1918. (Citizen Control of the Citizen's

Business, White Papers, nos. 20, 21, 22.)
. The assessment question and

"public opinion" in Toronto. Nov. 16,

1918. 19 pp. (Effective Citizen Co-opera-
tion, Bui. no. 70.)
New York City. Board of Estimate

and Apportionment. 1919 proposed bud-

get as compared with 1918 budget. [1918.]
4 pp.

. Proposed budget for 1919. [1918.]

387 pp.
. Statement showing comparison

between 1918 budget, existing conditions,
1919 departmental estimate and 1919

proposed budget. [1918.] 4 pp.
Stockton (Frank T.). Constitutional

amendment in South Dakota. (Bui. of

the Natl. Tax Assoc, Oct., 1918: 22-24.)
Refers to the .«tate'.s attempt to classify property

for the purposes of taxation.

United States. Bureau of the Cen-
sus. Financial statistics of cities having a
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1918.population of over 30,000: 1917.

373 pp.
. . Specified sources of munic-

ipal revenue including special assessments,
business taxes other than on the liquor

traffic, general license taxes, and license

taxes on dogs, in cities having a popula-
tion of over 30,000: 1917. 1918. 140 pp.

. . Financial statistics of

states, 1917, 1918. 129 pp.
. Library of Congress. War tax-

ation of incomes, excess profits, and
luxuries in certain foreign countries. 1918.

127 pp.

Vocational Guidance
Brewer (John M.). The vocational

guidance movement. 1918. 333 pp.
IviNG (Charles A.). Vocational guid-

ance. Pt. I. (Educ. Administration and

Supervision, Sept., 1918: 343-350.)

Leake (A. H.). The vocational educa-
tion of girls and women. 1918. 430 pp.
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NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

Proposed Progressive Policies in Indi-

ana.—The program of the RepubUcan
members of the legislatm-e, who constitute

a large majority in both branches, was

discussed at two recent conferences, one

of the Republican senators and one of the

Republican representatives. Governor

Goodrich attended both conferences and

urged that platform promises be carried

out promptly. He discussed the platform

pledges, and made a number of suggestions

in addition. The platform commits the

party to constitutional amendments and
to bills in the line of the short ballot,

tax reform, a larger measure of home
rule for cities, social insurance inves-

tigation, good roads, reform in court pro-
cedure to give judges more latitude in

reformation of criminals, better super-

vision of the physical condition of children

in the schools, the budget system, and

power of the governor to veto single items

in the general appropriation bill.

A resolution was adopted at both con-

ferences authorizing the governor and
lieutenant governor to appoint joint

committees of Republican members of the

house and senate to prepare bills in keep-

ing with the platform so that they may be

introduced early in the session, which

begins the first week in January.
The short ballot principle appears in

that part of the program, which provides
for making the offices of attorney general,

state superintendent of public instruction

and clerk of the supreme court appointive
instead of elective and for combining in a

conservation commission the offices of

state geologist, commissioner of fisheries

and game, state veterinarian, and state

entomologist and for turning the duties of

the state oil inspection department over

to the food and drug department. The
office of state geologist who appoints the

oil inspectors is now elective. The offices

of state commissioner of fisheries and game,
state veterinarian and state entomologist

are now appointive, and it is proposed to

concentrate theu* duties under one com-

mission. In part, then, the program is

for the short ballot and in part for reducing
the number of appointive offices, although
the proposal to make certain offices which

are now elective appointive will increase

the number of appointive offices.

Legislative acts will suffice to make the

offices of attorney general, state superin-

tendent of public instruction and state

geologist appointive because those offices

were created by statute and not by the

constitution. A constitutional amend-
ment will be required to make the office

of clerk of the supreme court appointive.

It is proposed that the clerk be appointed

by the supreme and appellate courts. No
sensible reason has been advanced for

keeping this office on the ballot, inasmuch

as the duties are mostly clerical and are

not such as to engage public interest. It

is also proposed that the state board of

education appoint the state superintend-

ent of pubUc instruction as a means of

keeping the office out of party poUtics and

making surer of a superintendent of high
educational quaUfications.

The Indiana constitution is not easy to

amend. A proposed amendment must be

approved by two consecutive sessions of

the legislature before being submitted to

a vote of the people, and the supreme
court of this state has held that to carry,

an amendment must receive a majority
of all votes cast at the election. It

does not carry if it receives a majority on

the question, if that majority is not as

great as the majoritj' of all votes cast at

the election.

The legislature of 1917 started two

amendments, one for woman suffrage and

one to prohibit the increase of salary or

term during the term for which an official

was elected. Ordinarily these amend-

ments would come up for approval next

January by the 1919 legislature and would

88
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be submitted at the 1920 regular election,

or at a special election should the legis-

lature decide to call one. It is proposed
to reject these two amendments, and
start them again next January along with

the amendments required to carry out the

Repubhcan platform of 1918.

To enable the governor to veto single

items in the general appropriation bill a

constitutional amendment is necessary.
Still others are necessary to open the way
to the adoption of the budget system,
taxation reform, and to authorize the leg-

islature to classify counties for registra-

tion purposes so as to make it unnecessary
for "smaller counties to register their vote."

Among bills included in the program is

one to enable soldiers to vote in the field.

Some of them voted this year under an

absent voter's law passed in 1917, but in

some respects it is not adapted to soldier's

voting.

The plank on home rule for cities is as

follows :

We reaffirm the party's declaration for
a larger measure of home rule for cities

and the enactment of a law that will per-
mit cities to adopt commission or city-

manager forms of government.

The good roads law of 1917 under which
federal aid was to be received has been

held unconstitutional by a lower court,

and the matter is now pending in the

supreme court. A substitute for this law

has been proposed. While it is not strictly

in the legislative program and is not men-
tioned in the platform, the governor has

suggested the advisabiUty of expending
about $40,000,000 on roads in the next five

years, the money to be derived from the

inheritance tax. It is submitted that such

a measure would furnish post-war em-

ployment.
The program as approved includes a

plank in the platform reaffirming the

party's declaration for equal suffrage,

asking congress to approve a federal

amendment to that end, and committing
the party to ratification by the Indiana

legislature.

It is expected that the national "dry"
amendment wUl be ratified shortly after

the legislature convenes. The state is

now "dry" by state law.

The governor reconamended, and the

legislators in conference applauded, pro-

posed passage of the general appropria-
tion bill in the first 30 days of the 60 day
session, in order that ample time may be

left to consider revenue measures to pro-

vide the amoimts in the appropriation bill.

With all the legislative and executive

branches of the state government in the

hands of the Republicans, it is probable
that most of the program will be carried

out.

*
The Municipal Policy of the Non-

partisan League.' The fundamental point

in the Non-Partisan League pohcy
toward cities is that these organized
farmers seek alhances with labor and other

advanced elements of the city. Conse-

quently the league strength wiU be found

at all times back of what these advanced
or progressive elements want. The farm-

ers rely on these classes in the city to ex-

press their own aspirations first, and it

would be bad manners at least for the

farmers to try to tell the city people what

they ought to work for poUticaUy.

Everywhere in the northwest, for in-

stance, the progressive city people are

demanding home rule and the Non-Parti-

san League will be found back of them on

this issue. The league has recently made
it a plank in the Montana platform. In

that state the state house rule has been

especially vicious, being used as a means
of keeping cities from adopting municipal

ownership and of foisting upon them gang
rule in other essential matters. North

Dakota where the league has been in

practical control for two years, voted

amendments to the constitution brought
out under league auspices, that will

among other things pave the way for

home rule. Home rule is a very big piece

of municipal pohcj-. It will go across in

those states in which the league wins out,

easily because the opponents of home rule

are not the plain people but the special

interests operating under many different

aliases.

Another important point is the effect

iSee article "The Non-Partisan League," by
A. B. Gilbert, vol. vii, July issue, p. 379.
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the working out of the league program
will have on cities. With government

ownership of the railroads properly admin-

istered, state owned cold storage plants,

elevators, packing houses, and mills will

result in a rebirth of local markets and in-

dustry. The Uttle cities of the agricul-

tural states will be performing services

that are now performed by the distant

large cities with the absurdly costly long

railhauls.

The principle of exempting farm im-

provements from taxation will without

doubt be speedily extended to city im-

provements also. The amendments voted

on in North Dakota provide for such ex-

emption. A. B. Gilbert.

*
A Gubernatorial Complaint Box.—Gov-

ernor Westmoreland Davis of Virginia is

establishing many new precedents, most

of which are designed to bring the state

government closer to the people. In the

words of his secretary Colonel LeRoy
Hodges "persons who have suggestions as

to how the state's government could be

bettered, those who have a 'big kick' to

register, those with simply a 'complaint'

to make and those who are critically in-

clined are invited by Governor Davis to

let him have their suggestions, kicks, com-

plaints and criticism in writing, and he

will have each carefully investigated.

Where it is found the state's service can

be improved, these suggestions will be

followed up and due credit given to those

who offer them. The governor especially

asks for suggestions from all state officials

and employes."

*
City Manager Notes.—Two more well-

known cities have adopted commission-

manager charters. Akron, Ohio, with a

population approximating 100,000 ap-

proved the new plan November 5 by a

vote of 11,584 to 6,233. (See infra.)

Auburn, New York, with an estimated

population of 40,000 entered the new
field the same day, but the plan does not

become effective until January, 1920.

The vote was 3,317 to 2,643. Fresno,

California, also adopted the city-manager
form on November 5.

Two Canadian cities are now operating

under the manager plan. Westmount,
Province of Quebec, has had a city manager
since 1913, George W. Thompson holding
the office. Katnloops, British Columbia,

appointed J. J. Garment as manager this

fall at a salary of $3,000.

Sault Sie. Marie, Michigan, has ap-

pointed Wilder M. Rich as city manager
to succeed J. H. Moore who resigned in

August. Mr. Rich has served as city

engineer at the Soo for some little time

and was favorably considered for the

manager's chair when the plan was first

adopted. Mr. Moore is now manager
of the industrial town of Nitrate, West,

Virginia.

Two changes are reported from Texas.

Jeff D. Bartlett succeeds A. D. Armstrong
at Amarillo and H. J. Greaser follows

Clay Hight at Tyler. Stamford, Texas,

is also reported as operating under the

new plan with Edgar A. Burrow as man-

ager.

Goldsboro, North Carolina, has appointed
I. M. CasheU as manager to succeed E. A.'

Beck who entered the Service this fall.

Mr. CasheU was promoted from the

position of health officer and bacteriolo-

gist. His salary is $3000. Elizabeth,

City, North Carolina; W. A. Jones succeeds

J. C. Commander as manager. Thomas-

ville. North Carolina; Ira Johnson has

been appointed acting manager. Ocala,

Florida; H. C. Caldwell has been appointed

to succeed J. N. Johnston as manager.

Morris, Minnesota; F. J. Haight was ap-

pointed manager October 1, 1918, follow-

ing S. A. Siverts, Jr., who had served fouf

years. Phillipsburg, Pa. has elected the

managing secretary of the Chamber of

Commerce, J. B. Wiles, as borough

manager.
The borough of Ambridge, Pennsylvania,

and the village of Wilmette, Illinois, have

created the positions of manager by ordi-

nance. H. R. Hunter, formerly professor

of science at Grinnell College and at the

College of Woostcr, Ohio, is borough man-

ager at Ambridge; salary, $4,500. Mr.

Forester is serving as village superin-

tendent at Wilmette. Three other cities

are reported to have managers but in-
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formation is incomplete. They are Ther-

mopolis, Wyoming; J. B. Chessington;

Ontario, California; F. E. Alford; Colum-

bus, Montana; Fred Fahrion.

The following cities are reported to be

planning campaigns for commission-man-

ager charters; Glens Falls, Corning and

Gloversi'ille. New York, Middleboro, Mass-

achasetts; Bristol, Virginia; Ames, Iowa;

Shawnee, Oklahoma; Austin and White-

wright, Texas.

Manager C. A. Bingham of Walthain,

Massachusetts, has started the publication

of a municipal bulletin. The first issue

appeared in November and its purpose is

set forth under the title as follows: "Being
an attempt on the part of the city employ-
ees to foster goodfellowship and co-opera-

tion betw^een city departments; and with

the aid of interested citizens to improve
our city. Each depai'tment and also the

city employees union has a contributor.

Published occasionally for free distribu-

tion. Articles and suggestions can be

addressed to The Bulletin, City Hall,

Waltham, Massachusetts. Anonymous
can be addressed The Waste Basket."

The first issue is fuU of good things and

the second, which has just appeared, indi-

cates that the publication is performing a

very real service. William T. Hunter has

been appointed city manager of Roanoke,

Virginia; salary, $4,800.

Harrison Gray Otis.

*
A Municipal Reconstruction Program

for St. Louis.—-The St. Louis civic league
has just adopted a municipal reconstruc-

tion program, based on its general plat-

form adopted last year to oppose special

privilege in government. It is as follows:

Not the least of the problems of post-
war reconstruction is that of municipal
reconstruction. The public utility ques-
tion alone in municipalities is of great
importance. Unless urgent and forceful
methods are taken to readjust conditions
in cities the country will be thrown into
a state of instabihty and disturbance.
The new significance which has been given
to the term democracy requires a speedy
attention to city governmental conditions.
The civic league, in accordance with its

platform of principles, seeks to combat

special privilege in government and to

improve local conditions. The various
combinations of difficulties facing honesty
and efficiency in local government, as we
see it, arise from causes which are all part
of one cause—special privilege in govern-
ment.
To weaken special privilege and secure

honesty and efficiency in local government,
the League has pledged itself to the fol-

lowing general program:
First: It will carefully look into the

record of all candidates for pubhc office,

pubUshing the facts for the guidance of the
voters of the city, in order that they may
be able to judge of the merits and abilities

of candidates, and of their intentions to

serve all the people or a favored few.

Second: It will strive for the perfection
and adoption of such a system of elections

as will enable public .spirited citizens to go
into pubUc office unpledged to serve any
interest except that of the general public.

Third: It will study the problems of

municipal life and government as they
obtain in other cities as well as in our own,
in order to learn, make public and secure
the adoption of means by which St. Louis
will become a more wholesome, a healthier
and a happier place in which to live and
prosper.
On the basis of the above, we specific-

ally stand in our reconstruction work for

the following definite steps:
1. Municipal ownership as the final

solution of the confused utility situation.

2. The short ballot and the secret

ballot.

3. Proportional representation in our

municipal assembly.
4. Non-partisan system of municipal

elections.

5. Revision of municipal court system.
6. Full and fearless publicity in regard

to candidates for public office, with speci-
fic recommendations of the most desirable.

7. To remove technical obstacles to any
of the above steps, the immediate crea-

tion of a state constitutional convention.

Step by step we hope to push forward
the above measures. In all earnestness
of purpose, we ask the co-operation of

earnest men and women in St. Louis in

accompUshing these objects.

L. F. BtJDENZ.

California's Constitutional Amendments.

San Francisco Consolidation.—The final

results on the propositions voted on by
the people of California at the recent elec-

tion have just been published. The figures

follow.
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No. 1—Liquor regulation 236,778 341,897
No. 2—Deposit of public mon-

eys 239,203 180,850
No. 3—Usury law 231,147 212,207
No. 4—Absent voters 189,845 252,387
No. 5—County government . . . 195,998 183,610
No. 6—Courts 86,132 274,231
No. 7—Los Angeles County

funds 183,994 178,970
No. 8—University of California 249,886 148,305
No. 9—Appellate court divi-

sions 188,243 169,803
No. 10—Borough governments. . 179,627 171,735
No. 11—Exemption cemeteries. . 170,296 302,325
No. 12—Reimbursing cities .... 115,727 262,421
No. 13—Condemnation of rights

of way 212,011 179,976
No. 14—Taxation exemptions . . 166,486 290,573
No. 15—State budget board 96,820 261,311
No. 16—Citv of Venice indebt-

edness 188,349 167,647
No. 17—Tax levy limitations. . . 127,634 259,626
No. 18—School tax limitations . . 167,049 227,953
No. 19—Land values taxation . . 118,088 360,334
No. 20—Health Insurance 133,858 358,324
No. 21—Dentistry 200,475 314,713
No. 22—Prohibition 275,643 306,488
No. 23—Workman's compensa-

tion 229,974 224,517
No. 24—Stockholders' liability . . 178,355 196,948
No. 25—Eminent domain 138,131 228,324

Ten amendments carried, fifteen were

defeated. Of the amendments which

passed the one of most significance from

our point of view is number five which

opens the way for the final steps of the

consoUdation of the cities on the East side

of San Francisco Bay into a consoUdated

city and county. It provides in substance:

That a board of freeholders may be elected

to prepare a charter for the consoUdated

city and county which charter will be sub-

mitted to the voters at the same time that

the consoUdation proposition is submitted.

This does away with the general obstacle

we have heretofore met; that of unwilling-

ness on the part of the people to commit

themselves to a consoUdation without

knowing its terms.

The other measures of interest from

the municipal point of view, which were

adopted, are the deposit of pubUc moneys—a measure which gives the legislature

power to determine the conditions under

which pubUc money should be deposited;—a measure for the relief of certain cities,

Los Angeles and Venice, which had by
error violated certain of the financial

restrictions of the constitution. The

most important among the measures de-

feated, from a municipal point of view,

was the last proposition on the baUot

which provided for excess condemnation.

Thomas H. Reed.

Constitutional Revision in lUinois.—
The advisory referendum on the subject of

a new constitution for IlUnois was carried

by a majority of aU the male voters of

November 5. The official canvass of

voters showed a majority of between

74,000 and 75,000. The next step will be

the caU of an election to elect the dele-

gates. This wiU be determined by the

legislature which meets January 1. Judge

Orrin C. Carter of the supreme court, who

was chairman of the committee in charge

of the campaign, writes that he assumes

the election of 102 delegates, two from

each senatorial district, will be held some-

time next summer or autumn. The cam-

paign committee was continued and nine

men wei^e appointed to report as to the

plan to be recommended to assist in

choosing the best men for delegates.

The delegates must be "elected in the

same manner, at the same places and in

the same districts" as members of the

senate. According to a statement by the

Chicago city club, "Differences of inter-

pretation of this last requirement may
have an important bearing on the charac-

ter and personnel of the convention. A
non-partisan election of delegates with

nomination by petition is generaUy con-

ceded to be desirable as a means of elim-

inating party bias from the deUberationa

of the convention. If only constitutional

provisions for the election of members of

the senate must be observed in the elec-

tion of delegates there is no legal obstacle

to the adoption of such a scheme. If, on

the other hand, all statutory provisions

must be observed, the election will have to

be on present party fines, and possibly

even nominations wiU have to be made in

party primaries. Precedent in the fram-

ing of the present and former constitutions

of IlUnois supports the view that statutory

provisions must be taken into account.

On the other hand, arguments based on

divisions of the courts and the precedent

set by Ohio in holding a non-partisan

election for delegates to its constitutional

convention are presented to sustain the

former interpretation. This is one of the

difficulties which the legislature wiU have

to iron out in preparing its call for the
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election. There is no provision in the

constitution which determines the date

for the election of delegates, unless the

clause previously quoted be interpreted to

mean that delegates must be chosen at the

same time as members of the senate.

Neither logic nor precedent, however,
seems to justify this interpretation, and
it is believed that there is no constitutional

objection to a special election for dele-

gates, if the legislature should see fit to

provide such an election. There wUl be

no general state-wide election until No-

vember, 1920. Besides fixing the call for

the election, the general assembly is

required by the constitution to designate
the time and meeting place for the con-

vention, fix the pay of delegates and pro-
vide for the expenses of the convention.

The convention must meet within three

months of its election, and the alterations

or amendments which it proposes must be

submitted to the voters of the state for

ratification or rejection within two or six

months of adjournment. The passage of

the necessary legislation by the general

assembly, the election of delegates, the

deUberations of the convention and the

ratification of amendments will consume, it

is estimated, at least two years of time."

*
The Massachusetts Constitutional

Amendments.!—-All the amendments sub-

mitted by the constitutional convention

at the election on November 5, have been
carried.

*
The Ten Constitutional Amendments

in North Dakota were voted upon
by the voters November 5. Three of

these were referred to the voters by the

last legislature
—

giving the legislature

power to levy an acreage tax to provide
for state hail insurance; giving corpora-
tions the right to limit the voting power of

Btockholders; providing that at least four

of the five judges of the supreme court

must concur in any decision declaring a
law of the state unconstitutional. These
each received a majority vote of about

20,000, and at the recent meeting of the

'See National Municipal Review, vol. vii. d.
643.

state canvassing board were declared

adopted, thereby immediately becoming a

part of the constitution of the state.

The remaining seven amendments were
initiated by the Nonpartisan League.
No. 1 provides for a modification and ex-

tension of the initiative and referendum

as applied to legislation; No. 2, for the

immediate taking effect of emergency
measures; No. 3, that a constitutional

amendment must receive a majority of

the votes cast thereon by the voters to

become a part of the constitution
;
No. 4,

that the legislattire may exempt personal

property, including buildings and improve-
ments upon land, from taxation; No. 5,

that the legislature may levy an acreage
tax for hail indemnity. No. 6, that the

state may issue or guarantee the payment
of bonds, such bonds in excess of $2,000,000
to be secured by first mortgages upon real

estate or upon the property of state-owned

utilities. The amount of bonds that may
be issued upon the latter security is limited

to $10,000,000; No. 7, that the state,, or

any county or city, may make internal

improvements, and may engage in any
industry, enterprise or business not pro-
hibited by the Constitution.

These amendments received majorities

ranging from 12,000 to 22,000 votes, have
been declared adopted by the state can-

vassing board, and now go before the

legislatm-e at the coming session for

adoption by that body. As that body is

overwhelmingly nonpartisan, there is

little doubt but that they will become a

part of the constitution of the state.

According to the constitution of the

state an amendment to become a part of

the constitution must receive "a majority
of all of the legal votes cast at such general

election." A considerable discussion has

arisen over the interpretation of this

phrase. Women are permitted to vote

for state superintendent in this state.

Counting their votes as "legal votes"

none of the amendments received a ma-

jority of all of the votes cast. The can-

didates for governor received the largest

number of votes cast for any of the can-

didates. One amendment, that relating to

constitutional amendments, lacked about
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250 votes of receiving a majority of the

number cast for governor. The vote for

governor was somewhat less than the total

vote. The three most cherished measures

of the league, the ones regarding consti-

tutional amendment, the debt limit, and

public ownership—the ones upon which

the league program was dependent—
lacked from two to four hundred votes of

receiving this majority. In the confusion

the attorney general was appealed to.

In a lengthj' decision, backed by two

decisions of the state supreme court, he

maintained that the votes to be counted in

deciding whether or not any of these

amendments had passed were those votes

only which had been cast for or against the

particular amendment. Accepting this de-

cision, the canvassing board by a three to

two vote declared all ten amendments

adopted. ^ ^ ^^
E. T. TowNE.i

*

A New Constitution for Missouri?—
The pressure of reconstruction problems
and the example of its neighboring states

of Illinois and Arkansas has resulted in a

strong movement for a new state consti-

tution in Missouri. On December 9, at

the call of Mayor Cowgill of Kansas City,

a large gathering of the Missouri mayors
was held there to consider the necessary

moves to obtain a new fundamental docu-

ment. As a result, "a new constitution

league" was established, with which the

great majority of the municipalities of

Missouri have become affiliated. The

spirit evidenced at the meeting was one of

keen appreciation of the fundamental

needs of the state and of the proper method

to meet those needs. The public utility

question came up for consideration, amend-
ment of the public service commission law

being also a part of the program. The

meeting went on record in favor of such

amendments to the law as would take

the control of local utilities out of the

hands of this commission.

In regard to the new constitution: The

meeting's resolutions declared that the

1 Professor of Political Science, University of

North Dakota.

reconstruction problems facing the state;

the impossibility of the state to function

properly under the constitution devised

to meet the needs of 1875; the constitu-

tional hampering of cities in their devel-

opment, government, revenue, and con-

trol of utilities; the inadequate resources

of the public education system, particu-

larly of the rural school; and the difficulty

of obtaining relief in any of these items

without a constitutional convention, made
the calling of such convention an absolute

necessity. Because of the strong political

forces which have been enlisted in support
of the new constitution, its creation in the

near future can be looked for. Governor

Gardner has announced that he will sup-

port the proposal, and will recommend it

to the legislature in his message.
Louis F. Budexz.

*
Ohio's Constitutional Amendments

Adopted.—The two amendments sub-

mitted on November 5, one prohibiting

the sale and manufacture of intoxicating

liquors as a beverage and the other known
as the classification amendment providing
that "the subjects of taxation for all state

and local purposes shall be classified and
the rate of taxation shall be uniform on all

subjects of the same class and shall be

just to the subject taxed," were adopted

by majorities of about 40,000 votes.

*
A Single Chambered Legislature for

Oklahoma.—The creation of a unicameral

legislature is being urged by the Oklahoma

municipal league. At its recent meeting
in Oklahoma City a resolution memorializ-

ing the state legislature to take steps to

create a single bodied legislature as making
for greater state efficiency was passed

unanimously.
*

Comparative Civic Interest and Undis-

criminating Votes.—Under this caption

the municipal league of Los Angeles has

published the following analj'sis of the

vote on the charter amendments submitted

at the election on November 5, which con-

stitutes an interesting study in the actual

operation of the initiative and referendum:
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Total Registration 189, 924
Total Vote (Approximately) 100,000 . .•••. .

••^•^ P^*" ^^"t

This small percentage is accounted for in part by an epidemic of influenza and
the absence of many in war service.

Undiscriminating Opposition:
The "undiscriminating opposition," in part influenced by the widespread advertise-

ment of the municipal taxpayers' league ('Vote no on all amendments"), can be quite

accurately gauged by the approximately 25,000 negative vote on the colorless amend-
ments—Nos. 11 and 12 on this list.

(No. 11—Making it clear that the city's right to construct tunnels is broad enough to

include the right to construct tunnels and subways for traffic as well as sewers.)

(No. 12—Empowering the city to use general state laws applicable to cities.)
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Baltimore Has Adopted a New Home
Rule Charter which is merely the old

charter with a verj'^ fail* application of the

merit system to the city appointments,

postponed, however, in its operation until

January 1, 1920, a concession to the poli-

ticians, which did not at all disarm their

hostiUty to the measure. It is encourag-

ing to find that the merit system was en-

dorsed in Baltimore by a handsome popu-
lar majority. The reason of. the readop-

tion of the old charter was to bring it

within the provisions of a constitutional

amendment recently adopted, giving to

cities and counties in the state large

powers of local government. By its

readoption the charter has become an act

of local rather than of state legislation and

is subject to the restrictions of constitu-

tional amendments amendable by the

people of the city at anj' time they may
say.

*
Street Railway Executives and Public

Ownership.—As an interesting supple-

ment to the article appearing in the last

issue of the National Municipal Review
was the paper read by the president of the

United railways company of St. Louis,

Mr. Richard McCuUough, to the American

electric railway association, which met in

New York on November 1, 1918. Mr.

McCuUough there presented aU the argu-

ments in favor of municipal ownership
with the exception of the strongest: that

private ownership had debauched munici-

pal politics. He frankly confessed that

public ownership would secure better

service to the public, could be more readily

financed, and would lead to generally

improved transportation conditions. A
motion pledging the street railway execu-

tives to public ownership of transit facil-

ities received a surprisingly warm wel-

come from the meeting, and was referred

to the executive board for final action.

This attitude of the street railway execu-

tives on public ownership opens the way
to a constructive solution of the problem.

Formerly, their obstinately antagonistic

attitude was the chief obstacle in municipal

ownership progress. They can do a

great service by exerting all of their

influence toward amendment of the

bonded indebtedness provisions of state

constitutions. Louis F. Budenz

The resolution.s unanimously adopted
at this meeting were equally interesting

and suggestive and for that reason are

reproduced herewith. In this connection

our readers will be interested in the views

set forth by Dr. Delos F. Wilcox in his

article pubUshcd in the earlier part of

this number (footnote, p. 33).

Tne whole ' structure of the franchise

relationship between electric railways and
the various communities has broken down
under the strain of the war. The rapid
increase in the cost of all material, the

extraordinary demands of labor made
necessary by the rise in the cost of Uving,
the alarming decrease in the purchasing
power of the nickel, have brought the
electric railways of this country face to

face with bankruptcy.
Practically every other industry except

pubhc utilities, whose rates are regulated
by law, has been able readily to adjust its

methods of doing business to meet the

war demands, and the radical increases

in the cost of operations and of manu-
facture have been promptly reflected in

the selling price, and so passed on to the
consumer. In all other departments of

our commercial and industrial life where
the economic laws of supply and demand
have been unhampered and allowed free

play, the inevitable increase in the cost

of production has been taken care of in

the perfectly normal way of increased cost

to the consumer.
It is only in those industries where the

public has attempted to fix a just and fair

price for service rendered and where the

artificial standard has been substituted

for the natural one, that we find this com-

plete breakdown under war conditions.

Industry generally was never so pros-

perous, notwithstanding the increase in

the cost of labor and material. The public

utilities, and especially the electric rail-

ways, present practically the only excep-
tion to this rule of prosperity. They, od
the contrarj^, are steadily being destroyen
by the war.
A tabulation of 388 electric railways,

representing over 63 per cent of the electric

mileage of the United States, shows a fall-

ing off in income of 82 per cent for the

first six months of 1918 as compared with
the corresponding period of last year.

Many of the companies are facing an
actual operating deficit in spite of the

increase in gross receipts. The scale of

wages established by the National War
Labor Board in cases already decided,
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when applied toTthe industry generally,
will add over $100,000,000 to its already

greatly increased operating expenses.
As a consequence of the rapidly mount-

ing costs of operation and the steadily

declining net income, the financial stand-

ing of the electric railways has been seri-

ously affected, and it is no longer possible
to attact new capital for the efficient

operation of the properties in the interest

of the pubhc.
These facts lead inevitably to the con-

clusion that the present relationship be-

tween the companies and the public, as

evidenced by existing franchises with
fixed rates of fare, is economically un-

sound; that the present system of regu-

lating fares by franchises or commissions
is admittedly not sufficiently responsive
to violent and radical charges in operating
conditions. Under the present system,
before the company can justify an increase

of its fare it must first show that for a

longer or shorter period it has suffered loss

under the existing fare, which loss can-

not be compensated for by the new rate.

In any other business, the prudent man-

ager is able to provide against increases in

cost by promptly advancing his selling

price.
The electric railway must stagger along

under the five-cent fare for months until

its credit is destroyed, its service impaired,
its equipment deteriorated, and it has

become obvious to the community that

it is on the brink of destruction before its

case has been sufficiently made out to

justify an increase in its rate.

The declaration of war found the electric

railways thoroughly unprepared for the

problems thrust upon them. Without in

any way lessening our efforts to win the

war by supplying this essential service to

the pubUc, it would seem to be the part
of wisdom for us to take up for serious

consideration the problems of peace.
Of all the problems of readjustment

which this nation will have to meet and
solve after the war, none will be more
serious or more difficult than that of the

electric railway industry. In the light of

our experience as emphasized by war con-

ditions, it is manifest that to insure the

efficient operation of the electric railways
of the country after the war, there must be
a recasting of the entire basis of the rela-

tionship existing between the electric

railways and the communities they serve.

In many cases, electric railway fran-

chises, which had come to be considered
as valuable assets, in the Ught of recent

experience have been proved to be Ua-

bihties. Already there is a growing recog-
nition of this fact in different parts of the

country, as evidenced by the "operation

at cost" plans recently adopted in Boston,
Chicago, and Cincinnati.

In the past, the sole interest of the

community has been thought to be in the

service rendered, but with a broader con-

ception of the underlying problems in-

volved there is a growing tendency to

recognize a community of interest in the

problems of profit and loss, as having a

direct and immediate bearing upon the

rate of fare.

Now, therefore, be it resolved by the

American Electric Railway Association:

1st: That it is the dehberate judgment
of this association, that, in the light
of the experience of the industry

during the war, the entire subject
of the relationsliip between electric

railway companies and the public
should have, now and during the

reconstruction period following the

war, the most earnest consideration

of the representatives of both the

pubMc and the companies.
2nd : That among other things, a rad-

ical revision of electric railway
local franchises should be made, if

the industry is to continue to ren-

der efficient service to the public.
3rd: That a committee be appointed

by the president of the association,
whose duty it shall be to make study
of reconstruction problems, particu-

larly those relating to local fran-

chises, and report their recommen-
dations at an early date.

*

Chicago Rejects Trustee Traction Plan.

—At the election of November 5 last the

voters of Chicago defeated the proposed

traction ordinance that was submitted to

a referendum vote. The majority against

the ordinance was 34,723.

The ordinance embodied the trustee

plan of management, somewhat similar

to the plan appUed to the Boston situa-

tion some months ago by the Massachu-

setts legislature. In Boston, where the

plan was put into effect without a refer-

endum vote, the trustees to manage the

property are five in number, appointed

by the governor of the state for ten year

terms, subject to removal for cause. In

Chicago, the plan as embodied in an ordi-

nance formulated by the city council

called for the unification of surface and

elevated Unes, and the management of

the unified system by a board of nine

trustees, agreed upon in advance. Three
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of the nine men designated were important
officials of the companies now in control.

The first board was to serve until 1927

without reservation of the power of re-

moval. After 1927 the trustees were to

be named in such manner as the city

council might designate.

Enabling legislation from the general

assembh' of the state would have been

necessary to make the plan effective. An
extensive construction program was out-

lined in the ordinance which it was claimed

would have increased the local transporta-

tion faciUties of Chicago by 150 per cent.

There were to be subways, as well as ele-

vated and surface line additions to the

unified system.
The campaign over the ordinance was

bitter and elicited much popular interest,

even though the war at the time tended

to distract pubUc attention from matters

of local concern. The chief arguments

against the ordinance were that the valu-

ations of existing properties were too high;

that the guaranteed rate of return was

excessive and would lead to large fare

increases; and that the tenure of the first

board of trustees was too long. There was

also dissatisfaction with the personnel of

some of its proposed trustees, especially

those connected with the present traction

companies.
*

Taxing Municipal Bonds.—The pending
federal revenue bill as passed by the house

of representatives included for taxation

interest from municipal bonds and other

obhgations of states and sub-divisions of

a state, when issued after the passage of

the act. This provision was stricken from

the bUl by the Senate Finance Committee
on October 17. Inasmuch as such obliga-

tions have previously been considered

exempt from federal taxation {Pollock v.

The Farmers' Loan & Trust Co., 158 U. S.

601 ; 1895) and as such taxation may
again be seriously considered the consti-

tutional question raised deserves consid-

eration.

The argument for the constitutionality

of such a tax is now based on the sixteenth

amendment to the Constitution, which

provides that "Congress shall have power

to lay and collect taxes on incomes, from

whatever source derived, without appor-
tionment among the several states and
without regard to any census or enumera-
tion." It will be recalled that Mr. Hughes,
then governor of New York, opposed the

amendment because he believed it would

give the federal government the right to

tax municipal and state bonds. Senator

Root, replying to Mr. Hughes, said the

words "from whatever sovu-ce derived"

did not apply to any of the instrumentali-

ties of the state government. In the in-

come-tax law it was provided that in

computing net income the interest on state

and municipal bonds should be excluded.

In Stanton v. Mining Co., 240 U. S. 12;

1916, the court said in a unaninous opin-
ion: "The provisions of the sixteenth

amendment conferred no new power of

taxation." In Peck v. Lowe, decided May
20, 1918, the court said the sixteenth

amendment "does not extend the taxing

power to new or excepted subjects, but

merely removes all occasion, which other-

wise might exist, for an apportionment

among the states of taxes laid on income,
whether it be derived from one source or

another." Those who argued the uncon-

stitutionaUty of the house provision reUed

chiefly on these two cases. The house

committee was in doubt as the constitu-

tionaUty, but decided to resolve the doubt

in favor of the government.
It is estimated that at present there are

between four and a half and five biUions of

state, county, and municipal bonds. The

object of the proposed tax was to force

big investment capital into government

bonds, subjected to heavy surtaxes. The

argument was made that municipaUties

going into all sorts of business enterprises

should be required to demonstrate their

abiUty to conduct them upon the same
basis of costs as that upon which private

owners must conduct enterprises of the

same kind; obviously an attempt to make
the extension of municipal ownership and

enterprise more costly and difficult. A
proposal to include for taxation previous

issues of bonds was defeated 61 to 132

in committee of the whole. Taxation

would reduce the yield and hence the
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value of the bonds. To give the same

yield interest rates would be higher, thus

increasing the state and municipal tax

rates. This would endanger many proj-

ects where there are constitutional or

statutory tax hmitations, besides burden-

ing the tax-papers.

Noel Sargent.

*
Zoning.

—The cities now having zoning

schemes are New York, St. Louis, Los

Angeles, Fresno, Berkeley, MinneapoUs
and Alameda. Of the above ordinances

those of Los Angeles and Minneapolis

refer only to the use to which buildings

may be put. The Minneapohs ordinance

is not a city-wide ordinance, affecting only

parts of the city. The New York, St.

Louis, Berkeley, Fresno and Alameda

ordinances regulate the height, use and

area of buildings. In addition to the

above cities, Boston and Washington, of

course, have a comprehensive system of

districts limiting the height of buildings.

These two cities, however, do not regulate

the use or area of buildings by districts.

Newark, Jersey City, Cleveland and Balti-

more are now actively contemplating the

adoption of zoning schemes.

Salary and Service Standardization.—
During 1918 the following studies in this

subject were pubUshed:
Civil Service Plan for the County of

Milwaukee Including Classification and

Standardization of Personal Service, Civil

Service Rules and Regulations and Con-

structive Recommendations for Positive

Employment Administration. Prepared
on the Authorization of Milwaukee County
Board of Supervisors by the Milwaukee

County CivU Service Commission, and

pubhshed in November.

The civil sei-vice act and rules for the

Milwaukee county government went into

effect and operation on January 1. This

report also contains standard specifica-

tions for personal service including serv-

ices, grades, titles, duties, quaUfications,

Hues of promotion and compensation of

positions in the county classified civil

service.

Classification and Standardization and

Description of Duties of Positions in the

Classified Service of the City of St. Louis.

Standard Specifications for Personal

Service and Classification of Competitive
Positions in the Service of the City of

Cleveland. W. C Beyer.

II. POLITICS

The resignation of Commissioner E. E.

Lafaye of New Orleans is a disaster it

seems to those of us who have been work-

ing for better government here. It is due

to a combination of circumstances. The

outstanding one is the offer of a better

job by a large local bank just at the time

when the governor's refusal to approve
the bill allowing the commission to raise

the salary of its members made it impos-

sible for the city to bid for his ser\dces

against any private emploj^er.

It has been knov^Ti all along that Mr.

Lafaye was serA^ing the city at a heavy

pecuniary sacrifice, his salary as com-

missioner of pubhc property being con-

siderably less than the amount he was

making in business before he entered

pubhc office. He alone of the four com-

missioners found it necessary to devote

his entire time to the work of his depart-

ment; and to sever all his business con-

nections in order to be free from any
possible suspicion of graft. His family is

of the large patriarchal type common
among Louisiana Creoles, and he has

the Creole pride in maintaining aU family

obUgations to the uttermost. As a result,

his household is an expensive one, and he

has kept up his menage during the last

six years by mortgaging his private

property. He has received more than

one tempting offer to return to the busi-

ness world, but has decUned them hitherto

because he had set himseK certain tasks to

do before he went out of office.

This summer, however, the war had
made the immediate accomplishment of

those tasks impossible. And meantime
his own problems had increased.

Thus after six years of service he finds

himself obhged to face the alternative of
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getting into active business life again or of

becoming entirely dependent upon his

political position. And he has believed

all along that his strength and political

prestige lay largely in the fact that he

could quit at any time. He has feared to

remain in office until he became a "pro-

fessional job-holder."

The salar\--raising bill which failed to

pass was intended by its proposers to

enable the pay of the commissioner of

public property, and his alone, to be

raised. There was a general recognition

of the fact that his post was more exacting
than any of the others—that Commis-
sioner Lafaye was in effect a "city mana-

ger'' and that he was worth to the city

several times as much as he was getting,

and several times as much as any other

•commissioner. Because he, and he alone,

had taken the trouble to master the de-

tails of the tangled municipal finances,

and to straighten them out by long hours

of work, often at night; to take up the

problems of the pubUc utiUties, railway,

light, and gas; to undertake the estabUsh-

ment of the Delgado trade school, as well

as the reform of the paving laws; the

sanitary and economic disposal of the

city's garbage; and the remodeUng of the

city markets, he has dominated the af-

fairs of the council, and given the admin-

istration of Mayor Martin Behrman a

reputation for progressiveness which was

due entirely to his own energy and that

which he inspired in loyal subordinates

like the superintendent of the municipal

repair plant, T. L. WilUs, who has just

received a deserved promotion to the

post of city engineer.

By tireless efforts, infinite patience

and skilful diplomacy, Mr. Lafaye has

taken the fundamental problems of the

city administration one by one, and be-

gun their solution. ReaUzing that fi-

nance was the base of each, he analyzed
the city's finances, and found that the

interest-payments sapping the founda-

tions were largely due to the extravagant
sums paid for paving each year,

—80 per

cent of the pubhc improvements going

into paving of inferior quality, of which

the city was pa>dng 90 per cent instead of

25 or 33 as in other cities.

This he stopped first, by revision of the

paving laws and painstaking scrutiny of

all specifications, getting better paving
for less money; and placing the municipal

repair plant on an efficient basis.

Next he took up the matter of refinanc-

ing the city, so as to put it on a cash basis.

The solution of this problem was less

happy, as it substituted 50-year bonds for

the short-term certificates, and burdened

the city with a load of interest which

might have been avoided had the next

step
—

raising the assessments to full value
—been taken first. But it was done at

the dictation of the large banks which

held the whip-hand over the city because

of its heavy indebtedness to them.

When, this year, the full value assess-

ment was made in accordance with the

requirements of the state board of affairs,

it was not done scientifically, but even the

crude methods used produced a substan-

tial increase in revenue. In addition,

Commissioner Lafaye had a revision of

the general Ucenses made, which added

to the revenue almost as much as the

amount which the city will lose bj^ the

deduction of the Uquor Ucenses due to

war-time prohibition.

However, these gains are offset by the

unlooked-for increase in wages and mate-

rials caused by the war, which have made
it just as hard to make the budget balance

this year as ever before. It has been a

great disappointment to this ambitious

young commissioner to find his whole

six years of work apparently nulUfied.

"After all my efforts to save, and to

create new revenues in order to have funds

with which to carry out highly necessary

projects for civic betterment," says he,

"I found, this summer, that the prospects

for the coming year were not worth further

sacrifice of my time and energy. Owing to

the war, all plans for the garbage reduction

plant, for the Delgado trade school for

paving and street beautification and mar-

ket improvement, were indefinitely post-

poned. Instead of having a surplus of a

milhon or more dollars for public improve-
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ments, which we had hoped for as a result

of all our work, we had great difficulty in

making a budget to cover actual necessi-

ties. I faced the prospect of beginning all

over again where we were six years ago—
and I felt that my duty to my family
would not permit me to give six years
more to the public service, and find myseK
at the end of that time, a professional

office-holder.

"It has been a disappointment to see

six years of work go for nothing," admits

the commissioner. "Yet, it has been an

experience worth while. No one else

can ever know how much pleasure I have

found in working out these big problems,
—

and doing it without sacrificing the

claims of humanity. And there are still

some very pretty problems to solve—such

as the street railway and light and gas

question, on which I expect the report of

F. W. Ballard of Cleveland to throw much

light. It is the prettiest opportunity ever

a city had to take over its own utilities

and make them a paying asset by intelli-

gent management. But," he adds, "some
one else wiU have that pleasure now."

He promises, however, to maintain his

interest and zeal in pubhc afTairs. Be-

sides becoming vice-president of one of the

largest banks in the city, he has just been

chosen vice-president of the New Orleans

association of commerce. And the opin-

ion seems to be practically unanimous that

he wiU some day return to public office

under more fortunate auspices.

The recent defeat, by about, 3,600 votes,

absolutely ring-controlled, of the state

amendment for woman suffrage passed by
the last legislature, has been laid entirely

at the door of Mayor Martin Behrman
who stubbornly and defiantly set his face

against the opinion of the state at large,

the platform of the Democratic party,
the expressed wishes of the president and
the governor, and the advice of the na-

tional Democratic committeeman for

Louisiana. It is generally conceded that

for once this shrewd ward boss underesti-

mated the force of a pohtical current, and
that his political days are numbered.

Resentment of his autocratic domination

is not confined to woman suffragists nor

to his pohtical opponents. Even his

friends admit that this final bit of arro-

gance has broken his neck.

Those who hope for better municipal

government here see the wisdom in Com-
missioner Lafaye's retirement at this

time and look to his return within two

years. In any event, his work has set a

standard which will make it hard for an

incompetent or indolent man to follow

him. He has enacted legislation which

can be used to safeguard the city from the

greed of paving contractors ; has improved
the market ordinances and built at least

one modern sanitary market; has fought
one successful battle with the lighting

monopoly, and placed the city in the

position of the dominant party in the

10-year contract for street hghting; be-

sides completing a large amount of street

paving and making the municipal repair

plant an efficient tool instead of a scandal.

These things he has done almost single-

handed.

They are only a fraction of the thinga

he has hoped to do,
—and this is why pubhc

sentiment is unanimous that he must be

returned to the city hall to finish his task

and "puU New Orleans out of the mud."

Ethel Hutson.'

*
Detroit Progressives Win.-—Detroit

progressives won a substantial victory at

the election, placing the entire city admin-

istration for the next three years in the

hands of a mayor and nine councilmen

who were backed by the forces responsible

for the revised charter. The result vindi-

cates the course of the Detroit citizens

league for the past two years, as sponsor

for the new charter. It sustains the view

of those who preferred a conservative

revision, with a small council and a mayor
of large powers, rather than another rad-

ical charter, such as was defeated four

years ago, or the city manager plan at this

1 Miss Hutson, who was formerly on the editorial

staff of the Xew Orleans Item, is now on the staff of

New Orleans association of commerce.
2 See W. P. Lovett's article "Enlistment of Work-

ingmen in the Cause of Better Government, Na-

tional McNiciPAL Review, vol. vii, p. 599.
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time. The citizens defeated the attempt
to inject religion into politics, they per-

manently shelved two candidates who
had been charged with grafting, and se-

cured a non-partisan administration in

which representation by groups fairly

takes the place of the old ward system.
James Couzens, former police commis-

sioner, will become mayor January 1,

1919, chosen by a majority of about

9,000 over WUliam F. Connolly, an active

member of the Democratic national com-

mittee and chief promoter of Henry Ford
for United States senator. The mayor
has large administrative and appointive

powers, not far removed from those of an

elective manager. The nine councilmen

serve for $5,000 per annum, normally on
a two year term, but in the first instance

three years, as does the mayor. Six of

the new councilmen are of the distinctly

progressive type, another was one of the

charter framers, and the two remaining,
while belonging to the ward tj^e in the

present council, and lack the modern
civic vision, yet will co-operate in normal
advance programs.

Of the nine elected five are in the old

councU, two represent the "modern busi-

ness man" element, and another stands for

labor, both union and non-union. The
PoUsh people, having about 100,000 in the

city, are represented. Thus the idea of

democracy is not sacrificed to efficiency.

Alderman John C. Lodge, for some years
the leader of the reform minority in the

present 42-member council, which dies

January 1, 1919, will be president of the

new board by virtue of having received

the highest number of votes. Walsh and

Glinnan, the two undesirables exerted

themselves to the utmost in the campaign,
but in the list of 18 nominees they ran

fourteenth and eighteenth. This in itself

is a great achievement for the better

Detroit. Castator, a stalwart young man
unknown poUtically, was elected as labor

representative, though bitterly opposed

by a ring of unionists who assume to

control the Detroit federation of labor.

Abolition of ward lines and substitution

of the non-partisan at-large system of

elections, threw the city open to a grand

scramble for place. The 66 candidates

in the primary were reduced to 18. The

campaign was enlivened by a five-ring

circus of political combinations, in which

religious lines were much in evidence.

The old gang elements in the present
council promoted the combinations, seek-

ing to control the new system of govern-

ment, but they failed utterly. To the

result the daUy press contributed heavily
on the right side, as did also the fair

weather, and the patriotic tags distributed

to all voters by the citizens league, saying:
"I am an American.

.
I voted Today.

Did You?"
The Couzens-Connolly race brought

out vividly the differences between busi-

ness and poUtical candidacy. Though
he has recently favored non-partisanship
in city affairs, and supported the new
charter program, Mr. Connolly was feared

by many on account of his habitual poHti-

cal methods and activities; they did not

wish to "saddle a local Tammany" on
the city. Couzens grew up with the

Ford motor company along with its organ-
izer. He retired, very wealthy, two years

ago to become police commissioner, and
as such showed initiative and personal

independence so devoid of tact as to create

enemies where he should have had friends.

His chief asset now is in his secretary and

political manager, "Eddie" Fitzgerald,

former newspaper man, fiUing successfully

the role of Warwick. Some hail Couzens

as "a second Pingree"
—but that remains

to be seen.

As the leader of the new charter pro-

gram, the Detroit citizens league issued a

voters' guide
—a small card of which

275,000 were circulated. Six of its seven

class A men were first nominated and then

elected. The three others in the new coun-

cil were approved by the league in class B.

While neutral as to the mayoralty, the

leadership and most of the membership of

the league inclined to favor Couzens.

Best of all, the reUgious issue has been

set well back, if not buried. Despite

appeals by the citizens league for strict

Americanism and impartiality, the issue

was raised two years ago by anti-Catholics,

against whom Roman Catholics retaliated
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this year by mixing actively in the primary
and election campaigns. They worked
for Connolly and for certain councibnanic

candidates. The result is a victory for

non-partisanship and the American idea,

without regard to rehgious creeds.

A charter amendment allowing city
firemen 24 hours off duty in every 48
hours was adopted, though there was some
opposition to it on the ground of its inop-

portuneness in time of war.

William P. Lovett.

III. JUDICIAL DECISIONS
EDITED BY ROBERT E. TRACY

Franchise.—In the case of Fowler v.

Chicago Railways Co.,^ the IlUnois supreme
court held that where a street railway, in

consideration of a hcense to construct its

road on a street has agreed with the city,

in its franchise ordinance, to keep the

street in repair, persons sustaining an

injury through its failure may maintain
suit directly against the company to

avoid circuity of action.

*

Appointments.—In People v. Davis,^
the Illinois supreme court decided that a

city council has power after confirming the

mayor's appointments to the board of

education, to reconsider its action and

disapprove such appointments; such
confirmation of appointment not being an
election to office.

*
Home Rule.—In State v. Otis,^ the Ohio

supreme court held under the provisions of

§§.1 and 2 of the Cleveland charter, that

authority is reserved to the city to exercise

any power now or that may hereafter be
conferred upon the municipahties of the

state by the laws of Ohio. Initiated

ordinance No. 5222 providing for the ap-

pointment of a rapid transit commission is

not in conflict with the provisions of its

charter, but is a vaUd and subsisting or-

dinance under and by the terms of which
the mayor is lawfully empowered to ap-

point a board of rapid transit commissioners
for that city.

Judge Wanamaker strongly dissented.

"We have the following objections to the
Bauer law. (1) The attempt by the state

legislature to create a municipal officer or

municipal board, which is a purely munici-
 120 N. E. 635.

120 N. E. 326.
» 120.N. E. 312.

pal matter. (2) Conferring or delegating

municipal powers to such municipal
officer or municipal board, which is like-

wise purely a municipal matter. (3) In
such delegation depriving officers already
vested with those powers under the city

constitution, the charter. (4) Numerous
other provisions prescribing how the power
shall be exercised, in clear conflict with the

provisions of the organic law of the city,
the charter." In closing he said, "I see

in this case another invasion of the junker

variety that is wholly inconsistent in the

democracy for the cities of Ohio, as it was
planned and provided through the 'home
rule' amendment in 1912."

*
City Manager Law.—The South Dakota

supreme court in the case of Toohey v.

Burnside^ held that chapter 303 of the

laws of 1917, the city-manager law,
violates article 3, section 21 of the state

constitution in so far as it provides for the

superseding of existing city commis-
sioners by a new body, a subject not
embraced in the expression "increasing
the number of commissioners" in the title

of the act.

In the case of City of Roanoke v. Elliot,'^

the Virginia supreme court of appeals
dismissed writs of error brought against an
order of the circuit judge declaring the

adoption after an election of the city-

manager plan. The election was held

under the emergency clause of an act of

1918 which amended the original 1914 act.

The amendment was attacked because the

emergency clause did not state the grounds
of the emergency. The court held that

the legislature is the sole judge of an emer-

gency justifying immediate effect.

« 168 N. W. 742.

»96S. E. 819.
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Speed Laws.—In Slate v. Barton,^ the

Rhode Island supreme court held that

state statutes regulating the use of the

highways of the state are subordinate to

the exigencies of military operations by the

federal government in time of war. In

this case a member of the U. S. Naval

Reserve Force, who was driving a motor

vehicle along the street in Newport, in the

performance of an urgent duty to deliver a

dispatch under instructions from his

superior officer, was arrested for violating

the state speed laws. The defendant took

the ground that, as he had violated the

Bpeed law in carrying out the orders of his

superior, the prosecution could not be

maintained. Robert E. Tracy.

*
The Unconstitutionality of Negro Segre-

gation.
—Until comparatively recently,

the century old demand that the negro be

made to "keep his place" has had refer-

ence to the pohtical, social or industrial

rights or privileges which he might seek to

share. In slavery days, through the re-

construction era, and for a couple of

decades afterwards, it does not appear that

white men concerned themselves much
about the places in which negroes might

live, but since the closing years of the last

century, there has developed in many com-

munities, a strong and sometimes intense

desire to keep the negro from becoming a

householder in white neighborhoods. Ap-
parently it is not the mere physical proxi-

mity which is most objected to. No one

ever says that a negro servant may not

live in his employer's home. There is no

agitation to drive him out of the alley

houses within a few yards of the back

windows of white residences. Even where
he lives on the same street and in the same

block, he can be tolerated, if his home is

plainly less dasirable than that of his

white neighbor. The resentment is great-
est when he moves into a row of houses, all

of which are veiy much alike, and all the

others of which have white occupants.
But if the disUke for the imphcation of

equaUty is at the root of the difficulty, it

is not true that the coming in of the negro
hurts nothing but the racial pride of a

1 103 Atl. 962.

white neighborhood. AMiere that pride is

strong, the fact that a negro has come to

dwell in one of a number of hou.ses not

greatly dissimilar in pretension, lowers

the value of all real estate in the vicinity.

The losers are not disposed to be philo-

osphical. Their indignation and sense of

loss sometimes lead to disorder and riot.

Seven or eight years ago, cities and
towns began to pass segregation ordi-

nances. So far as the reported cases show,
the earliest of these to be enacted was that

of Richmond, on April 19, 1911, 50 years to

the day after the first bloodshed of the

civil war. A month later Baltimore fol-

lowed suit, and then many other places

did Ukewise. Within a few years, courts

of last resort of no less than five states

passed upon the vaUdity of such enact-

ments. In Kentucky' and Virginia- thej''

were sustained. In Maryland' while the

court was of the opinion that it was lawful

to segregate, it held that the ordinance

before it was invalid, because it prohibited
a negro, who had owned a house before

its passage, from moving into it after-

wards. In Georgia* and North Carolina*

the ordinances were stricken down.

While the decision in each of these cases

was based upon somewhat narrow grounds,

each court discussed the general question

somewhat fully, and in a way to suggest

that in its opinion the end sought could not

lawfully be attained. The United States

supreme court gave the issue unusually
fuU and deUberate consideration. The
case^ was first argued in April, 1916, and

reargued a year later. It was not decided

until November, 1917. The Louisville

ordinance was in controversy, but the

principle was felt to be common to the

whole body of segregation legislation.

Briefs were filed by the city law officers of

Baltimore and Richmond, and on behalf

of various organizations interested on one

side or the other. Mr. Justice Day, speak-

ing for a unanimous court, based the con-

clusion reached upon grounds which were

' Buchanan V. Warley, 165 Ky. 559.

2 Hopkins V. CHy of Richmond, 1 17 Va. 692.

3 State V. Gurry, 121 Md. 531.

< Carey v. City of Atlanta, 143 Ga. 192.

» State V. Darnell, 166 N. C. .300.

'Buchanan v. Warley, 245 U. S. 60.
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equally fatal to all attempts to establish

ghettoes for the blacks. He said:

It is the purpose of such enactments,
and, it is frankly avowed it will be their

ultimate effect, to require by law, at least

in residential districts, the compulsory
separation of the races on account of color.

Such action is said to be essential to the

maintenance of the purity of the races,

although it is to be noted in the ordinance
under consideration that the employment
of colored servants in white famiUes is

permitted, and nearby residences of

colored persons not coming within the

blocks, as defined in the ordinance, are

not prohibited.
It is urged that this proposed segrega-

tion will promote the public peace by
preventing race conflicts. Desirable as

this is, and important as is the preserva-
tion of the public peace, this aim cannot be

accomphshed by laws or ordinances which

deny rights created or protected by the
federal constitution.

It is said that such acquisitions by
colored persons depreciate property owned
in the neighborhood by white persons.
But property may be acquired by un-
desirable white neighbors or put to dis-

agreeable though lawful uses with like

results.

The Maryland court of appeals, one of

those originally holding that segregation

was lawful, now recognizes that the su-

preme court has decided otherwise.' Ap-

parently the controversy as to the legal

power is at an end.

Those who would shut negroes out of a

larger part of a city, are in justice bound to

see that there is some place in which they

may dwell in health and comfort, but

nobody ever thought of this. The same

feeling which demands segregation, usually

stands in the way of the erection of any
considerable number of new houses for

negro tenants. The creation of a new
"Dark Town" is always bitterly resented

by the owners of neighboring property,

improved or unimproved.

Segregation, in any community with an

increasing negro population, means for

them overcrowding and excessive rents.

In Baltimore houses in which negroes

could lawfully Uve, rented at much higher

figures than similar dwellings in which

they could not. Municipal legislators

did not want to force the negroes to herd

together or to pay unfair rents. In most

cases, it never occurred to them that what

they were doing would have such results,

and if it had, they would seldom have

known how to guard against the dangers
involved. What they wanted was to

keep the negroes from dweUing among the

whites, except as servants. That end

seemed to them both desirable and fair,

and they were determined to take the

shortest cut to attain it. As they saw it,

they were entitled to protect themselves

from what was costly, unsightly and

disagreeable. If in so doing, the negro

suffered, they were sorry, but it was his

affair rather than theirs. Men of one

race or class, w'hen they have the opportu-

nity, are prone to deal with those of others,

in such thoughtless, and if you will,

heartless fashion. To make it impossible

that they shall, is not the least of the

purposes for which constitutions exist.

John C. Rose.

IV. MISCELLANEOUS.

Frederick Law Olmsted of BrookUne,

president of the National Institute of

City Planning, has served two terms as a

member of the commission of National

Fine Arts. Apropos of that event Presi-

dent Wilson recently wrote the following

letter:

My dear Mr. Olmsted: Now that you
are ending your second term as a member
of the commission of fine arts and are

laying down the duties of vice-chairman of

that body, I desire to express my personal
sense of the services you have rendered

» State V. Jackson, 132 Md. 311.

to the nation. As a member of the com-
mission of 1901, you were instrumental in

the reinstatement of the L'Enfant plan for

Washington and its logical development
throughout the entire District of Columbia.
The report of that commission impressed
the people of the United States with the

possibilities of placing Washington among
the finest capital cities of the world. Also
it was among the first of those impulses
to civic improvement that in recent years
have stirred the rapidly growing American
cities to undertake an orderly arrangement
of their areas.

From 1902 to the creation of the com-
mission of fine arts in 1910, you cheerfully
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responded to repeated calls of congressional
committees and of executive officers for

advice and assistance in the solution of

questions of art afifecting the District of

Columbia. It was the services thus
rendered unofficially by you and other

public-spirited citizens that led the con-

gress to establish a commission whereby it

has been made possible ... to ob-

tain expert advice on questions of art and
taste. The value of your services were

recognized when you were asked to become
one of the original members of that com-
mission and thus to continue to give ad-

vice made the more valuable by your
familiarity with the needs of the district

and by your experience and high attain-

ments in your profession.
For all of this service you have expected

and have received no money compensation;
at times the task has been attended by
public misconception, so that your one
satisfaction has been the consciousness of

having given to your country the best

that was in you to give.
You wUl continue to give to the govern-

ment your help in the new and perplexing
task of housing workers in the industrial

plants which have been created to satisfy
war needs,

—a task you were one of the
first to recognize as essential.

Thus you are carrying on the high tradi-

tions of your family as devoted public
servants in times of both peace and war.

Cordially and sincerely yours,
WooDROw Wilson.

*
Henry M. Waite, who resigned to accept

a commission in the United States army in

France, was city manager in Dayton. He
has been advanced to the rank of colonel

and placed at the head of the engineering

corps of the American 2nd Company in

France. He has charge of the railway

and harbor construction work and trans-

portation.

*
City Managers' Association, Fifth An-

nual Convention.—^The city managers'

association held its fifth annual conven-

tion at Roanoke, Virginia, November 6 to

8. Competing with war conditions, the

influenza epidemic and other "attractions"

the convention attendance was smaller

than anticipated, but more enthusiasm

and results were produced than at any

previous meeting.

Two significant steps were taken. The

by-laws were so altered as to provide for

an associate membership open to all

friends of municipal progress, the dues to

be five dollars a year. The other innova-

tion was the establishment of the Cily

Manager Bulletin to be published by the

executive secretary and sent to all associa-

tion members.

The officers for the ensuing year are:

President, Clarence A. Bingham, Wal-

tham, Massachusetts; vice-president,

H. H. Sherer, Glencoe, Illinois; executive

secretary, Harrison G. Otis, Auburn,
Maine. Mr. Bingham was vice-president

last year and served as president upon the

resignation of Gaylord C. Cummin,
formerly manager at Grand Rapids. Mr.

Otis was re-elected.

City planning and reconstruction to

meet after-war conditions; methods of

establishing and maintaining commission-

manager government; the model city

charter of the National Municipal

League and proportional representation,

were the headline topics for discussion.

The round-table debates on administra-

tive problems and the reports from man-

ager cities showing achievements under

war conditions, were full of good things.

Some of the papers deUvered have

already been published in the national

magazines. The fifth yearbook of the

association will appear shortly. This

will contain the fuU proceedings of the

convention, achievement reports from all

cities operating under the manager plan,

tabulated data showing the growth of the

movement, together with charts and

illustrations. This pubUcation has al-

ready a world-wide circulation and is

edited by the secretary.

H. G. Otis.

*
Civic Secretaries Meeting.—The first

annual meeting of the Civics Secretaries

Association (the ninth annual meeting of

the Civic Secretaries Committee of the

National Municipal League) was a highly

successful event. Addison L. Winship,

until recently secretary of the Boston city

club, presided. In addition to sundry
five-minute talks on the civic accomplish-

ments of last year, John Collier, of the

People's Institute, New York City, gave a

thoroughly stimulating and inspiring ad-
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dress on "Americanization through Prac-

tical Civic Endeavor," and Andrew Wright

Crawford, the field secretary of the Amer-
ican Civic Association, spoke on "Housing
Problems—Present and Future." Pro-

fessor A. R. Hatton, who was subsequently
elected president of the association for the

following year, spoke on "Municipal Leg-
islation To-day." The meeting was an

interesting and stimulating one.

C. R. W.
*

WiUiam M. Leiserson, professor at the

Akron university, has accepted the position

of chief of the labor administration divi-

sion, working conditions serAdce, in the

Department of Labor, taking up his duties

early in November.

*
Dr. Joseph H. Odell has been chosen

director of the "Service Citizens of Dela-

ware," an organization recently formed in

that state to advance the civic develop-
ment of the state and its institutions.

The organization has the benefit of a large

income and bids fair to become a striking

factor in that community. Dr. Odell has

had an interesting career as a Presbyterian

pastor, as a newspaper editor, as a writer

for magazines and as a war correspondent,
in addition to having been an active factor

in the Red Cross campaigns.

Dr. L. D. Upson of the Detroit Bureau
of Governmental Research and Dr. Wil-

liam H. Allen of the Bureau of Public

Service, New York, are helping in a budget

survey for the Governor of Virginia.

Lloyd B. Hayes, formerly one of the

civic secretaries of the Boston chamber of

commerce has been chosen civic secretary

of the Boston city club, in succession to

Addison L. Winship.^

Claude H. Anderson, secretary of the

bureau of municipal information of the

New Jersey state league of municipalities,

has resigned to accept a position as district

vocational officer for the federal board for

vocational education. His district wdl com-

prise the states of Washington, Oregon,
Montana and Idaho. His duties will be

the executive and administrative work of

the organization for the rehabihtation and

training of wounded men rendered unfit

for their pre-war occupations. Edward
T. Paxton of the Philadelphia bureau of

municipal research will serve as temporary

secretary of the bureau of municipal
information.

*See National Municipal Revihw, vol. Vii,

p. 491.

7>





NATIONAL
MUNICIPAL REVIEW
Vol. VIII, No. 2 March, 1919 Total No. 34

Ordinarily the NATIONAL MUNICIPAL REVIEW should be in the hands of members and subscribers

within a week of the first day of the months of publication, to loit, January, March, May, July, September,
and November. The extraordinary conditions of the last six months, however, have resulted in numerous delays.

If the magazine is not received by the 15th of the month of issue, the Editor toill be greatly obliged if a postal to

that effect is sent to his office, 703 North American Building, Philadelphia.

TOWN PLANNING IN RELATION TO
LAND TAXATION

CITIES SHOULD HAVE AGRICULTURAL ZONES
EXAMPLES OF CANADIAN CITIES

BY THOMAS ADAMS

Ottawa, Canada^

THE
town planning schemes being prepared by the cities of Edmon-

ton, Calgary, Lethbridge and Medicine Hat^ are of particular

interest because the main purpose which these cities have in view

is to solve some of the financial difficulties created by past speculation in

real estate. Town planning in western Canada is being used to help the

cities to save money; whereas, to many people, the very name of town

planning is synonymous with increased municipal expenditure.

Calgary, Edmonton, Lethbridge and Medicine Hat have decided to

prepare comprehensive town planning schemes for the whole of their

areas. The immediate cause of their decision to do so is that they were

threatened with the reduction of their areas under the pressure of owners

of suburban lands who have applied to the public utility commissioners of

Alberta to have their lands taken out of the cities under new legislation

1 Town planning adviser to commission of conservation, Canada.
'^ These are the four principal cities of Alberta province with populations and areas,

according to latest statistics, as follows:

Population Area in Acres

Calgary 56,514 24,720
Edmonton 53,794 27,040

Lethbridge 9,437 6,944

Medicine Hat 9,264 11,280

109
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giving powers to the commissioners in this regard. The application is

being made in order that rehef may be obtained from both high assess-

ment and high taxation. Faced with this problem the cities have come to

realize that they must plan their areas with proper regard to their use for

different purposes (including agricultural purposes in the suburbs) and

that they should fix their assessments in accordance with these uses.

SEPARATION OF AGRICULTURAL FROM BUSINESS AND RESIDENTIAL LANDS

They propose to plan and separate all agricultural lands within the city

from business and residential lands. The underlying principle of the

division will be that the former will not be required for building within a

reasonable time. Land in the agricultural division will be assessed at

only agricultural value—wild or vacant lands in such division having a

minimum value to be fixed under the law. It is proposed to cancel all

sub-divisions in the agricultural area and to permit no new sub-divisions

unless in accordance with the scheme. When land in the agricultural

area is permitted by the council to be transferred to the building area and

thereby to get the full benefit of the public utilities it will be subject to an

increment tax—suggested at 50 per cent of the difference between the

assessed agricultural value and the assessed building value. No utilities,

such as sewers, water mains, pavements, etc., will be extended to the agri-

cultural area except at the cost of the owners, and only then by agreement
with the city. So long as the land remains in the agricultural area no

utilities will be extended except for agricultural purposes. Maps and

schemes are now being prepared to carry out these objects.

One of the things that has never been quite realized by the western

cities is that agricultural land may be within the city boundaries. It has

been assumed that any land included in the city ipso facto became building

land, no matter what the ratio was between the growth of the population

and the area of the city. Since the passing of the boom, western cities

have begun to realize, happily, that it is unwise to tax land at a higher

rate than it can bear, having regard to its revenue-producing capacity and

subject to the community getting the increment of value due to its own

expenditures. A great deal of land at the present time does not produce
revenue because, while it is really useful for agriculture it is being held for

building purposes for which it may not be required for perhaps 40 or 50

years.

Calgary's scheme

In the scheme suggested at Calgary, about half the city area will be

included as building land and the other half, amounting to no less than

20 sections, or about 12,800 acres, will be defined as an agricultural zone.

By stopping sub-division in the agricultural zone until the inner build-

ing zone is built up to at least a density of two-thirds of its area, the owners
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of suburban land will realize that their best way to derive profit from the

land will be in farming it and improving its fertility. At present vast

tracts of such land are lying idle because the owners are living on the illu-

sion that their farms will be required for building purposes.

The present population of Calgary is about 60,000. Its total area is

25,920 acres, about equal to that of Toronto. This area would accommo-
date a population of 777,600 on the wholesome basis of 30 people to the

acre. It is felt, however, that it is not unreasonable to hmit the present

expectations as to future growth to less than half of that number (say

350,000), so far as the planning of the city is concerned, and that even

then ample concession is being made to the hopefulness of those who own
real estate.

There is room for this population of 350,000 within a radius of half a

mile of the street railways of Calgary. Within this radius there are sew-

ers and water mains provided in or ready for extension to most of the

streets; but it is unreasonable to ask the present generation to bear the

burden of local improvements for a population, even of this number.

At present, however, they are responsible for local improvements for a

sub-divided area which would provide for a population 13 times the pres-

ent size. How can high taxes be avoided under such circumstances?

If one were starting de novo it would be enough to have local improve-
ments actually constructed for a population of 20 to 25 per cent greater
than the existing population; but this construction should follow the

lines of a plan prepared for an area of five or six times the present area

of the city.

Having arrived at the decision that half of the area of a city is enough
to provide for reasonable growth for many years, the remainder of the

land should be treated as agricultural land for the time being, or taken out

of the city. Otherwise it will be taxed at a rate which the average owner
cannot pay and the city will get no benefit from this taxation because it is

responsible for extending local improvements, which cost more than the

taxes are worth, even when the latter can be collected. Growing arrears

of taxes and continued improvement extensions beyond needs have bad
effects on the finances of any city.

The treatment of the agricultural zone is the most novel proposal to be

included in the scheme, and it ought to be of general interest to cities that

have similar problems to deal with. A large portion of land in the sub-

urbs of many Ignited States and Canadian cities is sterile and idle because

it is being held for building purposes long before it is wanted for these pur-

poses. The only hope of getting this land into cultivation and simul-

taneously preventing extravagant and unhealthy expansion is to bring it

under a proper town planning scheme. The following are among the

suggested provisions for the schemes proposed for the western cities.
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SOME OF THE GENERAL PROVISIONS

No streets, sewers or water mains shall be constructed in such area ex-

cept at the expense of the owners of the land and subject to the approval
of all plans, sections and particulars by the city.

No land shall be sub-divided or used for building purposes for any pur-

pose not connected with the use of the land for agriculture or horticulture

in such area unless with the consent in writing of the city authority, where
the authority is satisfied that the land is needed for building and not less

than two-thirds of the sub-divisions in the parts of the area adjacent to

the proposed new sub-division are already used for building purposes.
Land already sub-divided in the said area shall be reverted to acreage.
When the consent of the city authority is obtained to the future sub-

division of any land within the agricultural zone the said land shall forth-

with come under the provisions of this scheme as if it were building land
and it shall be assessed as such.

The city shall collect an increment tax on the occasion of sale or of con-
version of the land from agricultural to building land (suggested as 50 per
cent of the increased value) realized or assessed.

TORONTO

Some of the eastern cities in Canada used the same kind of remedy for

their taxation and planning problems. Toronto, for instance, has a popu-
lation of 463,705 occupying an area of 25,330 acres. At a density of 30

to the acre there is room within the present city boundaries for a popula-
tion of 759,900. Although little more than half built up it is overflowing

its boundaries in many directions and it should have a larger area, so long

as it has a part of such area set aside for agricultural purposes until it is

needed for building purposes. Evidence of the need of Toronto for a

larger area is shown by the extent to which undesirable and uncontrolled

development is taking place outside its suburbs in every direction. Some

day Toronto will have to meet the cost of rectifying this haphazard de-

velopment.
To divide the city into zones, in which regard is paid to the economic use

of the land, health and convenience of the people, instead of to the specu-

lative interests of owners, is, in practice, one of the most effective means
of avoiding injurious speculation. The use of the land becomes the de-

termining factor in its value, and whatever increment may accrue to it

from change of that use, say from agriculture to building, should become

the subject of a heavy tax. The fact that certain lands are earmarked

under a scheme for agriculture increases the value of the central areas

for building purposes and this justifies the placing of higher taxes on the

land in central areas.

The whole problem of housing is mixed up with this question of the

development of land, and the latter is so dependent upon towm planning
of the right kind that housing ai;

 town planning schemes must proceed
side by side if economical results a -o be obtained. If governments will

give us the right kind of legislation co control land development it will be
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a great aid towards the solution of the housing problem. Given this

legislation and a proper organization to begin with, financial aid can

produce better results.

In those Canadian provinces where ample town planning powers have

been given by the legislatures there is a chance for treatment of these

problems in a comprehensive and satisfactory way.

THE UNEARNED INCREMENT IN
LACKAWANNA

BY HERBERT S. SWAN
New York

BEFORE
the Lackawanna Steel Company brought its great plant

and its thousands of employes to Lackwanna in 1899, the busi-

ness establishments of the locality consisted of four groceries, one

butcher shop, three saloons and two make-believe hotels. There were no

factories. The population in the main followed the pursuit of farming
and truck gardening for a livelihood.

Conditions were thoroughly rural. The town form of government
satisfied all the requirements of the people. One constable safe-guarded
the public peace and he found ample time, it is said, to engage in market

gardening as well as in the real estate business when there was any real

estate to be sold.

In 1890 the area within the present city contained a population esti-

mated at 627. In 1900 it is estimated that this had increased to 1,833.

In 1915 the state census showed that these farms, swamps and woodlands

had become a busy city of 15,737.^

Increased population means increased land values. Country roads

are usually not converted into city streets, nor plowed fields into building

lots without an accompanying unearned increment. The purpose of

this paper will be to appraise as nearly as possible the amount of unearned

increment accruing to land values from the coming of the steel plant to

Lackawanna.

THE AGRICULTURAL VALUE OF THE LAND

Before the establishment of the steel plant there had been very little

activity in the real estate market. As a general rule property was in-

herited and not sold. The best land used for truck gardening purposes

seems, however, to have possessed a value varying between S400 and SoOO

per acre; the best land used for ordinary agricultural purposes, a value

between $150 and $300 per acre; and swamp land, a value not exceeding

* This investigation was made at the request and with the support of Mr. Richard S.

Childs on behalf of the Committee on New Industrial Towns in August, 1916.
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$100 per acre. The value of some of the swamp and wood land did not

exceed $50 per acre. Although little property appears to have been

exchanged at these figures, they may be considered as representing the

price at which land was held previous to its value being influenced by the

construction of the breakwater, the railroad j^ards or the steel plant;

that is to say, about the year 1895. At that time the average acreage

value of all the land in the city probably did not exceed $200 per acre.^

On this latter basis the land within the present city limits was worth

only $770,000. But this figure by no means represents what it cost the

steel company to acquire the plant land in the absence of any power to

condemn.

ACQUISITION OF THE PLANT LAND

The task of acquiring the property for the steel company was entrusted

to the Stony Point Land Company, of which Mr. J. J. Albright, a Buffalo

capitalist, was the head. This happened in the latter part of March,
1899. Within a period of six weeks, this company had acquired title

not only to the greater part of the land required'by the steel company but

to 500 or 600 acres in addition. Altogether about 1,700 acres of land

were purchased at prices varying from $300 to $4,000 per acre. The

average was $980 per acre.

The price obtained by each owner depended naturally to a large extent

upon his native shrewdness in bargaining and the strategic position of his

property in relation to the other parcels in the scheme contemplated by
the company.
The first sellers, not suspecting that a big project was on foot, were

glad to dispose of their farms and swamps at a comparatively low figure.

These were the men who got $300 per acre for their land. The last

vendors, appreciating the vital importance of their land to the company
in rounding out and filling in its holdings, of course, made extortionate

demands, and probably much to their own surprise, they got their price.

These were the men who got from $2,000 to $4,000 per acre for their land.

With the exception of two parcels, which were purchased by the steel

company for housing purposes, the Stony Point Land Company retained

title to 650 acres not used for the plant. About 350 acres of this land

have been disposed of to different railways for yard purposes and to indus-

trial establishments. The remaining 300 acres are still retained by the

land company in large tracts and the general impression seems to be

that it doesn't care to sell this land.

The land bought in Lackawanna was 1,436 acres and the price paid was

approximately $1,407,000.

The land bought by the company was the most valuable for factory

* This figure represents the opinion of Messrs. C. H. McCuUough, Jr., Robert A. Reed,
J. J. Redmond, N. C. Milks and Mansfield Lohr.
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purposes in the city. The remaining area of 2,414 acres could have been

bought more cheaply, especially if it had been bought over a longer

period of time. A tract of 150 acres needed to round out the company
holdings would probably have cost $980 an acre, the same price as that

sold for the land acquired, or a total of $147,000. The other area of

2,264 acres, if all bought, could probably have been purchased for

two and a half times its agricultural value or at $500 an acre. The price

of this tract at $500 per acre would have been $1,132,000.

The aggregate amount that would have been required for the purchase
of all the land within the city Hmits may therefore be estimated at

$2,686,000.

PRESENT VALUE OF THE LAND

The total assessed value of taxable real estate in Lackawanna, exclu-

sive of special franchises, is $10,390,480. This is the assessment on which

the 1917 tax le\'y was made. Land is assessed at $4,678,360; or $297 per

capita.

The city administration, including the mayor and the three assessors,

steadfastly maintained that the assessment for 1917 was on the basis of

80 per cent of true value. The fear that the writer was engaged by the

State Board of Tax Commissioners made the city administration very

circumspect in discussing the relation of assessed and true value.

Mr. C. W. Ellis, Editor of the Journal, the leading city newspaper,
stated that the assessments represented about 35 per cent of actual value.

Mr. Mansfield Lohr, a real estate man, stated that they represented about

30 per cent; Mr. N. M. O'Mara, another real estate man, stated that the

assessments varied from 25 per cent of true value in the case of vacant

property to 40 per cent in the case of improved property. Mr. N. C.

Milks said the assessments varied between 30 and 50 per cent of true

value.

The county supervisors rated Lackawanna assessments at 30 per cent

in 1916. The 1917 assessment is, however, about 50 per cent larger than

that of 1916.

There are many instances where vacant as well as improved property
is assessed at only a fifth or a sixth of its fair value.

Considering the fact that there are enormous areas of vacant land, the

assessed value of the land, exclusive of improvements, does not on the

average perhaps exceed one-third of its true value. The writer considers

this ratio a very fair one. It errs rather on the side of conservatism than

liberality.

Applying this ratio the present true value of the land within the city

limits of Lackawanna is $14,035,000; of the non-plant land $9,016,000.

The gross increment in the non-plant land is the difference between its

presentvalue, $9,016,000, and its value of $1,983,000 in 1899, or $7,033,000.
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COST OF LOCAL IMPROVEMENTS

Benefits have been assessed quite generally in the case of local im-

provements.

Including the filling of swamp land, roads and sidewalks and the cost of

local improvements assessed against benefited property, the property
owners in Lackawanna have been put to a total expense of S500,000 in

preparing their property for urban use. But of this amount, they have,
as yet, only paid some $245,000.
The net increment in the non-plant land is therefore the difference

between its gross increment of $7,033,000 and the $245,000 collected for

local improvements or $6,788,000.

MUNICIPAL FINANCE AND TAXATION

An analysis of the unearned increment in any particular city would not

be complete without a word describing the conditions affecting municipal
finance and taxation. Land and buildings were not assessed separately
in Lackawanna until 1917. It is therefore impossible to show the annual

tax burden to which land has been subject during the period in which

this unearned increment developed.

The total cost of the government for the year 1915, considering the

expense of both the municipal and the school corporations, was $290,-

846.43.

The tax rate for city and school purposes was $26.33 per $1,000 assessed

value.

The city of Lackawanna has an outstanding debt for municipal and

school purposes of $561,425. All the bonds outstanding on account of

sewers and one-half on account of pavements will be collected from

owners of benefited property. Deducting these amounts, the net debt is

$286,925.

It is plain, therefore, that carrying charges on the land have not been a

serious offset to the increment.

SOCIAL CONDITIONS

Had the unearned increment in land values been conserved for com-

munity purposes instead of dissipated among the land owners, Lacka-

wanna would not be the drab place to live in it is to-day. The city

possesses none of the amenities which make town life pleasant. It has

no public library. It owns no parks, no playgrounds.^ The social con-

ditions are such that most of the plant employes refuse to live in the city.

About 60 per cent of the shop force and about 75 per cent of the office

force, according to the president of the company, live in Buffalo. The

difficulty the steel plant experiences in manning the works describes the

desolate character of the community better than any words,
—in a force

* The only park in the city, one of 155 acres, belongs to the city of Buffalo.
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of about 7,000 men it had, when the writer was there, a labor turnover of

1,500 men a week!

The great common indulgence is drink, and drink in abundance. As

nearly as the writer could ascertain there were about 140 saloons in

Lackawanna. Nearly all of these were in the foreign quarter of the city

west of the railroad yards. The population of this section, exclusive of

that found in the company houses, is about 5,500.

The saloon keeper seems to have been one of the first to realize the

need for adequate housing facilities in the new town. He erected a num-
ber of two- and three-story barracks 30 to 35 feet in width and often more
than 100 feet in length, the first floor being used as a saloon and the upper
floors as lodgings. There are probably forty of these saloon lodging

houses. The clientele of each bar is largely recruited, if not exclusively

so, from its own lodgers. The ideal cherished by each saloon is appar-

ently to shelter all its customers. Some of these saloons are said to

accommodate as many as a hundred men, the same beds being used by
both night and day men.

SOCIALIZATION OF THE UNEARNED INCREMENT

Various methods have been suggested and tried for the socialization of

the unearned increment,
—the more prominent among these being a heavy

annual tax on land values, a tax on future increases in land values,"*

Co-Partnership Housing^ and Municipal Land Ownership. That there

is a right on the part of the community to enjoy and to benefit by the

values which it itself creates does not at this late date seem susceptible of

successful contradiction. But which of the above propositions is best

designed to attain this end it is not the purpose of this paper to determine.

Various social forces at work, however, make it increasingly plain that

it is futile to expect even an approximately fair distribution of the eco-

nomic rent through promoting individual home ownership. In the first

place, a majority of workingmen will never acquire a home,® and on ac-

count of industrial conditions, it is a big question whether or not it is

desirable to encourage them to own a home. In the second place, very
little increment accrues, as a rule, to land used for housing the working
classes after its original subdivision and sale. If not the bulk, at least a

very large portion of the increment is in such instances reaped by the

developer. And in the third place, individual home ownership, even if

it were to become the universal rule in a community and thus secure a

* See Herbert S. Swan. The Unearned Increment Tax, National Municipal Re-

view, April, 1914.
* See Richard S. Childs, How Shall the Government Dispose of Its Industrial Housing,

New Republic, March 30, 1918; also Herbert S. Swan, Co-Partnership Housing in Eng-

land, Journal American Institute of Architects, May, 1918.
* See Herbert S. Swan, Home Ownership in New York City, Journal of American

Institute of Architects, January, 1918.
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more or less haphazard distribution of the benefits resulting from the

unearned increment in residential land values, would still not solve the

problems resulting from the growth of land values in the business sections

of the city.

To preserve the individual's mobility without at the same time obhg-

ing him to forego his right to share in the unearned increment he helps to

create, that is the biggest part of the problem affecting the economic rent

of land. Industrial towns, hke Lackawanna, would probably find that

such a solution to the land problem would do more to stabiUze labor than

any other policy they might adopt.

RECONSTRUCTION IN GREAT BRITAIN
BY THOMAS ADAMS •

Ottawa, Canada

IN
that part of the British Empire from which I come, which has its

boundaries common with yours for over 3,000 miles, we have very
similar problems of reconstruction to those you have in the United

States. Our problems more resemble yours than those of the Mother

Country. In our different dominions our problems naturally vary with

our conditions; only one thing never varies, namely, the freedom and

independence of each national unit of the Empire. You will remember

how Kipling described the spirit of combined independence and loyalty

of Canada:—
A nation spoke to a nation,

A throne sent word to a throne :

"Daughter am I in my mother's house,

But mistress in my own.

The gates are mine to open,

As the gates are mine to close,

And I abide in my mother's house,"

Said our lady of the snows.

Canada has her own gates to open and to close and her own problems
to work out in the light of her own experience. And it is only as nations

and states, and lesser entities, "do the duty that is nearest to them", as

Carlyle has put it, that national strength will be built up in such aggre-

gations of territories and states as you and we have in our respective

countries.

The war is past history. The boys have gone over, and they have

done their duty. They have met the test. They have kept the faith.

Many of them will not come back to reap the fruits of their sacrifice.

We have been helping them in the struggle, but while they have had the
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test applied to them, ours is yet to come. And the question we have to

answer is: Are we to be found wanting? They had the opportunity to

sacrifice themselves for our countries and our liberties and for social

justice. We have now the chance to take up the battle for the victory

and prize which they have won for us.

LIBERTY OF LIFE AND PROPERTY

We have to get a new perspective of some of these questions. I think

that it is very important that we should hold fast to our individual lib-

erties, but I sometimes venture to remind American audiences that they
will find in the first article of their constitution—at any rate in the con-

stitution of Massachusetts—that liberty of life comes before the liberty

of property. In Canada and the United States there is a tendency to

reverse this order. We have often failed to regard the sacredness of

life as worthy of protection, when it interfered with the sacredness of

property.

The liberty that is fundamental, which lies at the foundation on which

we have built since the time when constitutional freedom was fought
for and secured at great sacrifice, for you and us, is the liberty to enjoy
the fullest opportunities for human development. When the rights of

private property encroach upon the health of the people, or destroy

that which helps to build up character, or make impossible a wholesome

environment for our children, they interfere with real liberty.

We have learned in this war how national strength comes from build-

ing up the character of our people, and how important it is that we should

lay the right social foundation rather than build up a seeming wealth in

the form of an industrial organization which depends for its strength on

an underpaid and badly-housed population.

We have to get down to these fundamental considerations in con-

nection with this question of reconstruction in all our countries. In

Great Britain, if I may say so, they have had some advantage over both

Canada and the United States in this respect. Ever since 1915 they have

had at work a ministry of reconstruction formed when emotions were

stirred by the great events of the war and their minds were alive to the

danger that when peace returned they would drift back into the old ways.

THE WIDE SCOPE OF RECONSTRUCTION IN ENGLAND

They started out to work with the idea that reconstruction meant the

demobilization of troops, the reinstatement of the men in employment,

plus a certain amount of readjustment of industry and of economic con-

ditions. But as they studied the problem, thej^ found it went deeper

and wider than that. They found thej" had been building in error in

the past and that what they wanted was not the readjustment of old

conditions but the building up of new conditions. They realized that
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in order to show proper reverence for those who had made such great

sacrifices they had a duty not only to get rid of estabhshed evils—some
of which had been endured by sheer force of custom—but to take such

action as was necessary to prevent the recurrence of similar evils in the

future.

They started out with that humble acknowledgment of past failure

which is essential as a preliminary in any successful policy of reconstruc-

tion.

Now we are all saying that we are entering upon a new era. Forward

movements and reconstruction policies are in the air, and if good inten-

tions are all we require, we may look forward to the future with hope,

and with the inspiration of the sentiment that God is in his Heaven and

all is right with the world. But as the roar of the guns ceases, as the

pain and disasters of the past few years begin to be forgotten, it has yet

to be proved that we shall not drift back into the old neglect of social

injustices which in accumulation bring misery to men and endanger the

stability of the social organism. This is no fancy picture of what may
happen. It happened in France a hundred years ago. It has happened
in Britain and in your country in the past when the stimulating periods

following great emergencies have passed away and left things to muddle

along in their customary groove.

On this occasion however, Britain started to think out her policy of

reconstruction while yet the wounded boys were walking through the

streets, returning from the battlefields of France, and the nobilities of

war time had not settled into languorous indifference.

Britain, while at war, worked out a social program as well as a solution

for the problems of demobilization, and for readjustment of her indus-

tries. She considered the question of restoration of her shipping; the

rebuilding of her mercantile marine
;
the adjustment of her labor diffi-

culties and differences between capital and labor by means of industrial

councils composed of employers and employees; the replacement of the

soldiers either in the work they had left or in new work created for them;
the increased production of food by improved rural organization

—a

matter of supreme importance in this country and Canada— ;the question

of building up and restoring the economic and financial conditions of the

country, due to the disturbance of the war; and many other industrial,

military and financial questions.

HEALTH, HOUSING AND EDUCATION

But she also considered the problems of health, housing and education;

and it is to that aspect of the problem that I want to make particular

reference, and particularly to the question of housing, since that comes

within the sphere of my own duties and studies.

Unless we try to get more light and air into the homes of our industrial
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classes; unless we get rid of those bad sanitary conditions which surround

the dwellings of the poor; unless we make the environment of the bulk

of our homes sweeter and better, we shall continue to find that all the

science we appl}^ to remedy disease, to reduce sickness, to counteract

feeble-mindedness and crime; and that all we do to reconstruct and

improve our industrial conditions, will be offset by the physical and moral

deterioration produced by bad housing conditions.

On the question of education, any of you who are members of munici-

pal councils know that the chief expense of municipal administration is

in regard to education, and it should be so. In Ottawa we collect on an

average about $30 per family in taxes from our working class population.

Our education bill alone for each child in that family is about $50. If

there are four in a family the cost is about $200. Thus it costs about

$200 to educate the children of a man who is paying $30 in taxes.

You see therefore the importance of making that expenditure of $200

as productive as possible. If children come to the school from a bad

home; if they are subject to environment which promotes disease and

degeneracy, much of our expense for education is wasted. We can never

successfully attain our object of establishing a system of education

which will carry out your expectations effectively and justify the high

expenditures involved, unless we frankly face this question of improving
the housing conditions.

BLAMING THE POOR FOR BAD HOUSING CONDITIONS

There may be a tendency in this country, as I know there is with us,

to place the blame on the other fellow, and say that it is all very well to

build good houses and to enforce more stringent regulations in order to

see that everybody is well housed, but that will not solve the problem
because the people who live in the houses themselves are to blame because

of their defective morals and low standards ; their bad habits and indif-

ference to their condition will thwart all your efforts.

Is that not another form of our old, much-despised English snobbish-

ness towards the poor, which on this continent receives a new veneer

and is called something else. I remember about twenty years ago, when
I built some small cottages for the working population of the municipal-

ity, a medical man of some considerable prominence and reputation, a

member of the city council, visited the cottages and said: ''These people

are not worthy of these model homes and pleasant surroundings. They
will bring them down to their own level. These people belong to a lower

class than ourselves and are not happy unless they live in slums." I

think the war has killed a good deal of that kind of thing in England and

made people feel that some of those who have been the most despised of

citizens in the past have not only done their duty in this war as well as

the best housed and best educated of the citizens of the old count ly,



122 NATIONAL MUNICIPAL REVIEW [March

but only need a better en^dronment and freer opportunities to enable

them to prove that they are capable of rising to higher standards of par-

entage and citizenship.

I do not wish to underestimate the power of hereditary influences. We
have to fight against the bad influences in human nature, but one of the

best ways to fight them is by improving the home conditions. One of

your most distinguished men—Oliver Wendell Holmes—has said that

you should educate your citizens a hundred years before they are born.

To educate your citizens before they are born can only be done by im-

proving the homes of their parents and grandparents. As you house the

citizens of to-day so will you educate the future citizens of your countr5\
Are we going to refuse to alter existing conditions for the children who

are to be the citizens of the future because we feel it is difficult to over-

come the inertia and indifference of their parents?
I have had experience of trying to improve the conditions of the people

living in the slums of London. I have seen them moved out into the

"garden city"; I have seen the changes in their lives; I have seen them

growing up to be better citizens, in spite of their natural weakness, because

of better environment. But I need not cite my experience to show that

medical gentleman's distortion of the truth. You will find it in the lives

of some of the most able citizens of this continent who have built up the

political history of America and j'et have come from the peasant homes
and poverty stricken hamlets of Europe. We must try to improve the

denisons of the slums by practical efforts and by recognizing our social

responsibilities and not by preaching to them and blaming their natural

weaknesses.

THE BRITISH HOUSING PROGRAM

Lloyd George announced the other day that the policy of his govern-

ment consisted of a great program of rehousing, of land reform and of

improved transportation.

These questions concern not only the building of houses, but the plan-

ning of land so that the houses shall have light, air and pleasantness;

and so that sanitary conditions and economy will be considered in con-

nection with the development of the land as well as in connection with

the construction of the dwelling.

We have in Ontario, on the other side of the Lake from Rochester, a

law which saj^s that all streets shall be not less than 66 feet wide nor

more than 100 feet. The result is that two thirds of our streets

are too wide and one third too narrow. Consequently people are pajdng
for unnecessarily wide streets; and one result is that owing to the excessive

cost of local improvements, they have to live in insanitary homes.

In building houses we have three things to consider. They are:—
(1) The dwelling. (2) The site. (3) The means of access to and from
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the site and the place of employment (transit). All these are dealt with

in the Lloyd George program of rehousing.

Lord Shaftesbury was one of the first men to promote a housing policy
in England, in 1851, and the English Parliament has been wrestling with

the problem ever since. Progress has been slow and it was not till

1909 that they got an effective housing and town planning act. Town
planning in England means the laying out and development of all land

likely to be used for building purposes with the object of securing proper

sanitary conditions, amenity and convenience. The replanning of exist-

ing cities, the making of new diagonal streets through areas already built

upon, or the creation of civic centers as a main object are not features of

the English town plan.

Its basis is a thorough knowledge of the existing topographical, indus-

trial and social conditions, as related to possible future development. The
town plan has to be preceded by the regional plan or map which gives
the knowledge of all the existing data and conditions. With the latter

as a foundation on which to prepare the plan of future development, and
with health, amenity and convenience as the main objects, town planning
becomes an important instrument in social reconstruction.

DECENTRALIZATION OF INDUSTRIES AND TOWN PLANNING

One significant feature of modern social life is the process of decen-

tralization of industries. Great cities are becoming disintegrated; man-
ufacturers are leaving the large centers, driven out by high taxes and by
dear land. t.*

The United States steel corporation came across to Ontario the other

day to search for a site for a new plant. Any city of our province would

probably have pledged their last dollar to get that corporation to settle

in their area. But the corporation did not seek a site in an existing citj'.

It selected a bare piece of land at an agricultural price. It had plans of

the land made, of the whole site, of the houses, streets, sewers, sewage
disposal plant, water supply, etc.; and it will in time complete the build-

ing of its own town. It is not doing this for philanthropy, but because,

by introducing an entirely new system of town planning and public works,
it can assure healthful conditions to its work-people. The workers can

secure pleasanter surroundings, purer water supply, and will be more
efficient as a consequence. The corporation is engaged in business, and
their only object is to make that business successful.

The process of decentralization, of which this is an example, is going
on all over this continent. This tendency to establish industrial plants
in territor}^ outside the boundaries of cities needs to be taken hold of and

organized. It is one of the things that need to be dealt with in recon-

struction schemes.

The planning of these new developments in the outer suburbs of our
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cities is one of our biggest problems. In dealing with them we have to

link up housing and local transit, and also control land development so

as to prevent injurious speculation.

Town planning, in the judgment of the United States steel corporation,

was the first necessity of its housing scheme. Similarly, in Great Britain

too they have come to recognize that in order to deal properly with hous-

ing conditions they must start with the control of land development by
town planning schemes.

EXTENT OF PROBLEM

They propose to expend from six hundred million to a billion dollars

after the war to build three to five hundred thousand houses. The sites

on which these houses will be erected will all be town-planned. In six

or seven years it is estimated they will have to face from 180 to 300 mil-

lion dollars of loss, according to the number of dwellings that will be

erected. Great Britain is prepared to pay this as the subsidy in working
out its after-the-war policy in regard to housing,

I do not think there is any definite after-the-war housing policy in

this country. But, in view of the much larger increase of population in

your country as compared with Britain, it would seem that you would

need five times as large an appropriation per annum for this purpose as

Great Britain, if you are going to deal with the problem on the same

drastic lines.

In Canada we need about 30,000 houses to meet the needs of our in-

crease in population. Sixty-seven thousand are needed in Great Britain,

and in this country 350,000 to build a house for every five persons to meet

the natural increase of population.

But aside from this increase in population, we all have an acute housing

problem to deal with here in connection with the improvement of existing

dwellings.

CANADIAN HOUSING POLICY

Our Canadian housing policy has not been finally settled, but briefly,

it comprises a co-operative scheme of housing reform in which the federal,

the provincial and the municipal governments will all be interested. We
recognize housing as a national problem. It is part of the question of

industrial development in our cities and of rural organization in our

rural districts. The federal government will probably lend money and

may create some kind of advisory bureau. There will be in each prov-
ince a provincial board or official to administer and direct the lending
of money to the municipalities. Working down from the federal gov-
ernment at the apex, you come to the provincial government, with

its executive officers, and from that to the municipality, and from the

municipality to the housing association and the manufacturer, and the

individual. The actual building operations will be carried out by the
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three latter under regulations prepared by the federal and provincial

experts.

The Ontario government has appropriated $2,000,000 to inaugurate
schemes in that province.^ The experience gained in one province will

be used to help in the solution of the problem in other provinces.

MUNICIPAL ADMINISTRATION OF HOUSING SCHEMES

Whatever difficulties may be encountered in.getting the municipalities
to do the work, whatever lack of confidence we may have as to their

capacity to undertake it, it is desirable to use and confide in them and
take the risks. Increased responsibility will gradually bring increased

capacity and vision. The English statesman was not far wrong who said

that good government was not a substitute for self-government.
We need to hold fast to the democratic spirit we have fought for in

this war and if we do so we must entrust our municipal administrations

with greater and not lesser responsibilities. If our system of local gov-
ernment is defective and we consider it unworthy of our confidence, it is

our duty to improve it and not to supersede it by autocratic machinery
in order to attain a questionable efficiency.

So in our reconstructive policies we must enlist the co-operation of all

forms of government and we must place the chief burden of executive

responsibility on the government which is closest to the people, leaving
to the higher governments the duty of guiding and supervising, of render-

ing financial aid and expert advice, and of co-ordinating local activities.

That, at any rate, will be our policy in Canada, and, although we shall

have mistakes made and shall have to take the chances of having to suffer

from inefficiency, due to lack of continuity in municipal administration,
I think in the end we shall have more enduring and solid results than if

we tried some more bureaucratic method.

In conclusion, may I express the hope that you and we shall meet the

boys when they return with the same kind of spirit, in our attack on

social evils, that they have shown in their attack on the enemies of our

freedom. To achieve that we must be prepared to convert some of our

idealism into practical policies in our reconstruction schemes, to show
that we really believe not only in liberty for ourselves, but in "equality
of opportunity" for all. That must cease to be merely a pious phrase
with us. When the boys return we must not only receive them with

bands playing and with flags waving; we must not only say to them,
"We will give you work and money"; we must show them that we are

prepared to live for some of those ideals and principles of justice for which

they have been prepared to die. In that respect all our countries have

a common task and a common privilege.

' Since this address was delivered the federal government of Canada has appproriated

$25,000,000 to be lent to the provinces for housing purposes, December, 191S.
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THE NEW RELATION OF THE FEDERAL
GOVERNMENT TO STATE AND

LOCAL COMMUNITIES
BY ARTHUR W. MAC MAHON
Columbia Universitrj, New York^

1
COULD discuss the paper with more success but less satisfaction,

if I could find something fundamental in it to disagree with.

Professor McBain in summing up his paper said that there was

nothing strikingly new in the relations between nation and state brought
about by the war, aside from the development of the co-operative rela-

tionship between national and state administrative agencies, which, he

pointed out, was already under way before the war.

There are, after all, two reasons why the war has not brought anything

strikingly new in the national-state relationship. In the first place, we
were not in the war long enough to permit drastic permanent changes in

our political institutions. The war has raised the metal of the nation—
and I refer to our national fabric and not to war sentiment—to the red

heat at which metal is easily malleable within limits, but not to the white

heat at which metal flows of itself. Furthermore, this red heat is a con-

dition which is quickly lost, and I think we are surprised to-day at the

rapidity with which the readjustments, toward which we have looked

with bated breath, are taking place even now, while we who thought the

war was going to continue a year are speculating upon the direction these

adjustments should take. It may be that the condition which promotes

malleability will be prolonged by the heat communicated to us from the

social unrest abroad in the world, together with the pressure developed
here by the resistance of labor to a radical readjustment of wage standard.

But the war in itself has not lasted long enough nor heated the metal of

the nation hot enough to bring about permanent and drastic changes.

POLITICAL EXPEDIENCY DURING THE WAR

In the second place, political expediency during the war has affected

the relation of states and nation along the lines of tendencies already
under way. When we look first at the developments during the war we
are struck by the extent of its exercise of national power. If we look a

second time, we are struck by the extent to which the national govern-
ment has actually utilized state and local machinery in the performance
of its war functions. Of course the most striking example along this line

'Dr. MacMahon although attached to the staff of the Council of National Defense

spoke in his individual capacitj' in discussing Professor McBain's paper read at the

Rochester Conference of the National Municipal League on Reconstruction.
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has been the administration of the selective service law, in which the

machinery was built up by the action of state and local government.
The authorities administering that law pointed very clearly in their first

annual report to the fact that by this use of state and local machinery

they were able to improvise a vast civilian machine quickly, inexpensively

and democratically.

There are many other examples which may be given and which, although
less striking than the administration of the Selective Service Law, are

perhaps more to the point. We now have the United States employ-
ment service as an essentially national agency. As a matter of fact, in

the actual building up of that service state and local employment facilities

have in many instances been utilized and by various informal memoranda
made part of the practical operating system. Professor McBain has

referred to the so-called Smith-Sears' act for vocational rehabilitation.

I think I state what is true when I say that the federal board for vocational

education, although operating under a congressional appropriation, will

welcome assistance from state or other agencies, which would make it

possible to render further service to disabled men than are allowed under

the strict regulations of the congressional enactment. Again, Congress by
emergency appropriation to the department of agriculture has extended

aid to the farmers during the war. Such aid, as in the buying of seed and

the like, was supplemented through understandings with state agencies

engaged in the relief of farmers, the national and state agencies thus

becoming a working unit.

UTILIZATION OF STATE AND LOCAL AGENCIES

The war, then, despite all its developments of federal power, has

afforded a strikingly interesting utilization of state and local agencies, in

the form of co-operative understandings with the national government.
Such development has been along the Unes of what was taking place be-

fore the war, and it will undoubtedly continue now with added stimulus.

My only regret in connection with Professor McBain's paper is that he

did not have time to develop in more detail the possibilities which exist

for the creation of these informal administrative understandings between

national and state agents. He pointed out, first of all, that it is possible

for the national government, even when not having the power of outright

control, to extend conditional financial assistance in carrjdng on education,

rural sanitation and other services of that kind. Furthermore, even

when the national government has not been able to create what is practi-

cally a minimum standard, it can nevertheless maintain a service which

will galvanize state and local agencies into added activity. Professor

McBain has referred to the effect of the food and drug act upon state

food and drug control. For practical purposes the national officers who
have administered that act are part of a larger system of which state food
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and drug officials are likewise a part; and each group of officers assists

the other informally in the execution of the law under which it operates.

When the federal child labor law was passed and the children's bureau

faced the practical task of administering the law throughout the United

States, the first thing which it did was to go to the bureau of animal

industry and ask the food and drug officials there how they had worked

out these relations with state officials. If the federal child labor law had

remained upon the statute books it would have been carried out in large

part by state officers without the creation of new federal machinery. In

this case the national government would always have retained the right

to throw its own officers into the state for the complete execution of that

law. Such action on the part of the national government would have

involved duplication which would have been disadvantageous in the long
run to manufacturers and would have resulted in the raising of the state

administration to the required standard.

ADMINISTRATIVE RELATIONS BETWEEN STATES AND CITIES

I wish to emphasize, before closing, another point that Professor Mc-
Bain has touched upon, and which I regret he did not develop further.

It is that it is just as important to develop co-operative administrative

relations between state and municipal officers as between national officers

and state officers. Unless all administrative agencies working in the

same general field are linked together by these informal understandings,

in cases where formal understandings are not constitutionally feasible,

your system does not work. Take as an example the labor problem,

which is after all the biggest readjustment problem that war has given

us. We face above all the task of finding jobs for labor. The United

States employment service will undoubtedly continue. Its task through
the war, however, has been to find men for jobs; now the reverse is true,

and the employment service does not yet have adequate local facilities

to find jobs for men. In the creation of more adequate local machinery
it will undoubtedly have to link up with state and municipal employment
facilities. Or take, as another example, the use of public improvements
as a buffer element in handling the labor situation. A growing number
of people recognize the possibility of a permanent system by which the

national government, through the state governments, can communicate

to municipalities its needs with reference to improvement as a buffer in

handling the labor surplus. Such an understanding between the national

government and some state authority' like the emergency public works

commission established in Pennsjdvania by a law of 1917, for the purpose
of assisting city governments to solve their public works problem, would

be very advantageous at the present time.
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COMMUNITY HOUSES AS WAR
MEMORIALS

ALBERT S. BARD

New York City
^

WHAT
shall we give our boys now they are coming back? Nothing

is too good for them. For that .reason intelligence must go

into the gift. America should give with her head as well as

her heart. Nothing will do which does not typify the idealism which

carried the American soldier to France, but better yet if the gift may
express the effort of America to carry that idealism into practical effect.

And what of those who never come back? Can anything fit them

better than some memorial which shall be stamped all over with a devotion

to the common weal?

And those who come back, but not as they went—who have left their

youth and health on the other side, and have returned to take up life-

long burdens and disabilities? Perhaps, after all, these are the heroes

calling for the deepest consideration. Their country has not indeed

taken their all, but while taking much has imposed such liabilities on the

other side of the account as often to leave ^ balance of less than nothing.

Surely they deserve that what America says in her memorials shall speak

of reconstruction, wholesome and fruitful activities, and the progress of

that civilization they have spent themselves for.

And so this suggestion of the community house as a war memorial,

first put forward by Harold S. Buttenheim, editor of The American City,

in September, 1918, awakened an instant response all over the country.^

He urged that the memorial of the sacrifices of the war take the form of

a living testimonial erected and dedicated to the ideal for which those

sacrifices were made and that nothing could be better than Liberty Houses

where the democratic and social aspirations of our communities might

find opportunity for expression and growth. ''Let our memorials of this

conflict," he said, "be structures which shall help the living while com-

memorating the dead."

Surely this is a happy thought for many communities. It is recognized

as such even by those who most clearly apprehend community art and

1
President, Municipal Art Society of New York and Chairman, Local Draft Board

No. 154, New York City.
2 The national committee on memorial buildings (a nation-wide committee of one

hundred representative men and women), 261 Broadway, New York city, reports that

some four hundred cities and towns in the United States have either made definite plans

for the erection of community houses as war memorials or are seriously considering the

proposal. This movement has received the endorsement of Hon. Frankhn K. Lane,

and other federal, state and municipal officials. Full information can be obtained by

communicating with Harrison G. Otis, secretary of the committee.
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beauty as a social service rather than a luxury or the precious possession

of a few. One may find persuasive reasons for selecting for any given

community the symbolic tribute of a thing of mere beauty, rather than

a house in which the spirit of beauty and the spirit of social service shall

find a home. One may choose for his own town the fruit of these spirits

rather than the creation of conditions in which they may grow. But one

must be blind indeed not to see that the same purpose animates both

forms, gives them significance and makes each in its own way a fitting

type of memorial to soldiers and sailors who have ventured all that

brotherhood may live.

Of course there is no single type of "liberty house" possible, no one plan
to which all should conform. American communities differ in character

and individuahty as much as they do in size. Eastport, Maine, and San

Diego, Cahfornia, have different problems to work out. The local needs

of Helena, Montana, are not those of Augusta, Georgia. The form, size,

plan and purpose of such a building will accordingly vary widely, if it is

to meet real, not fanciful needs. We shall consider in a moment some of

the needs such a building may well attempt to meet if not already taken

care of in the community. But there are several common factors which

must enter into every such structure and mark it indisputably as a memo-
rial. Let us first emphasize them.

Most obviously of all, opportunity must be afforded for appropriate

inscription of names, military units and the like, as the case may be.

The building is somehow, whatever the form it takes, a record of our

love and reverence for certain men or women or groups and celebrates

their deeds. It is a neighborhood memorial or celebration of them, and

their individual or collective names should somewhere appear. It may
be upon tablets in the vestibule, or by inscriptions upon the walls, but

in one way or another, whether by paint, mosaic, carving, bronze or

stained glass, this particularization and historical evidence should find a

dignified place.

beauty: the enduring memorial

Almost equally obviously the building should be made precious in some

way, not only to the present generation that has a personal and immediate

interest in the individuals and events celebrated, but to those that are to

come. Only so can it be a true memorial. The one thing that can do

this is beauty. Expense without beauty is as sounding brass and a

tinkling cymbal; it is nothing and will profit the community nothing;

indeed, it is worse than mere futility; ridicule or contempt will be its

portion; men will laugh or groan over it, depending upon their mood
and disposition; and worst of all, it will fail of its primary purpose as a

real memorial. Here at least beauty and use are interchangeable terms.

Consider the crop of war memorials that sprang up all over the country
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following the Civil War. This country was then singularly unprepared
for an eruption of "artistic" impulses. It was the era of cast-iron lions

on the door-step with a facial expression that no lamb would hesitate to

lie down with. The result was a tidal wave of cemetery monuments,
somewhat enlarged and furnished with artillery and ammunition. Granite

soldiers at "parade-rest" sprang to pedestals all over the country,

usually with careless forearms across the muzzles of their rifles. It was
the golden age of the monument man and the local stonecutter, but the

glacial period of American sculpture. It dropped upon the lawns and

greens of the country chunks of stone and carven detritus, where they
still persist irrelevant and ugly, testifying chiefly to the misguided impulse
that put them there.

But our forebears got what they went after and paid for. They got

good artisan work; the stone was of the grade specified, set with close

joints and without flaws or spalled corners; the monuments stood up
straight, and still stand. Unhappily Hamlet was left out. The essential

element of fine art they did not seriously seek, or did not seek in the

right way, and its absence from the completed product is not surprising.

THE NEED FOR SPECIALISTS

However, that era has passed. We know better to-day, and we know
how to get beauty of design if we truly desire it. We are aware that

between the selling of manufactured goods and the skilled performance
of the artist a great gulf is fixed, to be bridged over only by long years of

professional study and devotion to a difficult art; and that this principle
holds good in every detail of a building and its furnishings and decorations.

Any committee entrusted with the duty of planning a war memorial of

whatever nature that does not seek the expert advice of specialists as to

every detail of their work is in effect hazarding a misappropriation of the

funds at their disposal. No trustee of an estate would attempt to decide

a difficult legal point without seeking the advice of a lawyer; nor do wise

parents neglect to call in the doctor when their children are ill. If the

project is a complicated one a professional adviser at the outset, to tell the

committee how to proceed, is well worth the small additional cost. If

there is to be a competition, he is essential. In choosing an architect, go
to the best. He is likely to be the cheapest in the end. Nor should

available expert judgment in the neighborhood be overlooked. Artists,

like other professional men, have their weak spots, their dense moments.

They should be checked up; sometimes stimulated. Here, too, is where
the adviser comes in; also the art commission of a neighboring city or

town, who are usually more than willing to advise.'

' A fuller discussion of how to obtain a memorial that shall be successful artistically,

not limited to buildings, but including all forms, is contained in a War Memorial Bulletin

recently pubhshed by the municipal art society, 119 East 19th street. New York. The
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The professional adviser usually saves more than he costs. Ex]iense

does not necessarily mean beauty; often the contrary. It is an illuminat-

ing fact that the art commission of New York city has saved the city

hundreds of thousands of dollars by vetoing ornate designs where simple
ones were much more beautiful and suitable.

Now, assuming that whatever building is built is to be beautiful and
that such a course of procedure is determined upon as will eventually
lead to a beautiful design, what should the building undertake to provide?
L'nless already adequatelj^ equipped with facilities for the following com-

munity interests, the officials or committee in charge should seriously

consider the community needs ^n these particulars:

A MEETING PLACE AND SOCIAL CENTER

1. It should provide a meeting place and social center for the returned

soldiers and sailors of the community. They have a prior claim. In

this connection it should provide for the preservation of relics and records

of the war, especially those having local significance. We have already

emphasized as a primary necessity the tribute to those who have fallen.

Trophies, flags and souvenirs must be exhibited and kept safe. Docu-

ments, manuscripts, maps, books, illustrations and other memorabilia

and historical records should be properly housed in every community
not provided with a fireproof library. Some communities will be able to

afford a war museum and war library.

2. But as the war was not waged or won exclusively by the men at the

front; as behind them strove the diverse classes of a highly complex

society, all for the same end, and as that end was the winning of a demo-
cratic freedom, so the social body, in its various voluntary associations,

should be accorded opportunity in the building to exercise its democratic

aspirations. Meeting places of various sizes will undoubtedly be needed

more and more. The local board of trade or chamber of commerce, the

grange, the Red Cross, patriotic, historical and defense societies, local char-

ities, rotarians, boy scouts, the improvement society, literary and musical

societies, civic organizations, women's clubs, boys' and girls' clubs, may
all claim consideration, with anj^ other volunteer groups who need for

success not only walls, roof and benches, but also an atmosphere of culture,

a touch of human grace as well as the physical presence of neighbors.

Dr. Eugene Rodman Shippen of war camp community service, in a

recent address at Northampton, Mass.,^ emphasized the essential point
in these words:
The memorial must serve social or community interests. Party, class

or sectarian aims must never intrude. Employer and employed, Republi-

Beaux Art Institute, 126 East 75th street, New York, included among its recent com-

petitions for students a projet for a community house as a war memorial, devoting thereto

the prizes annually given by the municipal art society.
* Printed in part in The American City, January, 1919
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can and Democrat, Catholic and Protestant, Jew and Gentile, man and
woman, must stand on an equal footing. Common needs not otherwise
met shall here find their laboratory, field and market, so to speak.

Among other things he includes "community social functions in which
the hostess or matron and her aids shall be the symbol of the hospitality
of the place

—a light on the altar that shall never go out."

A PLACE FOR EXHIBITIONS

3. Closely related to the last mentioned purposes is the exhibition of

works of art. It might have been there included, but has been reserved

for special mention. Few communities have opportunity to see, still

fewer to enjoy, anything of the myriad forms of beauty which man has

made, is making, and will make more and more. To a large number of

people "art" means paintings, mostly in oils. But were there places to

show them, there would undoubtedly be hundreds of travelling exhibitions

of architecture, sculpture and the graphic arts, of textiles, ceramics, wood
carving, metal work, jewelry, bookbinding and other industrial arts, in

addition to the many exhibitions of paintings that can be had at the art

centers almost for the asking. America has been very blind to her need
and opportunity to wed art to industry and make both joy and money
out of the union. Fortunately she is waking up. The community-
house can hardly find a more essential basis to get people together on
than the art basis.

There should then be a place where all the things just mentioned may
be shown, under proper conditions of lighting and safety. If they can

be shown in a living-room, they will add to the pleasure of being in the

room, but the room should be carefully designed for this double function.

This method of exhibition has an advantage over the museum method in

that it relates art to daily life, and demonstrates how beauty is simply a

better way to live.

PROVISION FOR MUSIC, DANCING AND DRAMA

4. Let me also lay special emphasis upon the need of provision for

music, dancing and drama as healthy stimuli of community activity and

enjoyment. The flat floor of the gallery
—or combined gallery and living-

room—may take care of the dancing. But if the community is large or

can afford it, a special theatre for music, plays and lectures will be found

desirable. With suitable provision, many a local amateur dramatic or

musical society will be stimulated into new life. As with the travelling

art exhibitions, professional actors and musicians, playing the principal

characters and carrying the solo parts, would circulate from town to

town, co-operating with the local talent and creating opportunities for

amateurs in the minor roles.

The stage must be carefully planned for its various functions, whether
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it be a part of a specially designed theatre, or an adjunct of an assembly
room. Space fails for a discussion of what is here essential. But those

in charge of the planning of any stage, however modest its dimensions or

character, should consult those who have made a business of producing
artistic stage-effects. It is a matter calling for the most expert and

specialized advice if mistakes are to be avoided.^ The local stage-man-

ager or proprietor will not do, any more than the local monument man
sufficed for the Civil War memorial. Nor is it safe to leave this matter

to an architect who is without special experience in this line.

REFRESHMENTS

5. Provision should be made for serving refreshments. If the circum-

stances admit of permanent catering in the building, so much the better,

provided only that it is well done. The assembly rooms may then be

used for receptions, teas and banquets. It will permit an emphasis

upon the social side of the building's functions.

6. If not already supplied through other local agencies, the question

of a gymnasium or swinmimg tank (or separate ones for boys and girls)

and other recreational facilities should be considered.

7. Such a house gives almost limitless opportunity to generous donors

disposed to make special gifts. Rooms, doors, windows, sculptural

accessories indoors and out, special endowments for special needs, and

many other things come to mind.

8. Finally, though perhaps it should have been placed first, a word of

caution should be added as to site. Obviously such a building must be

where it is readily accessible to the greatest number, and without more

expense than is involved in ordinary car-fare. Also a word of encour-

agement. Good sites abound if they are sought for. They are right

under our noses if we will only look—to put it somewhat Hibernically.

From the viewpoint of beauty the site is usually more important even

than the building, provided the latter is not aggressively bad. But the

number of good sites is surprisingly large, if only the committee will adapt
the structure and its surroundings to the site.

If the building, through the facilities embodied therein, meets the

genuine needs of the community in which it stands, and if it meets those

needs so attractively that it is a pleasure to go there, and particularly if

its management is alert, broad-minded and sensitive to the currents of

local interest and to local opportunities, "Liberty House" will in most

cases be able to support itself. But, like any other business or human
enterprise, its success, financial or as a living institution, will depend

* The reader will find .some excellent suggestions on this point in an article by Christine

Wetherill Stevenson, entitled Provision for Art, Music and Drama in Ldberly Buildings,

in The American City for January, 1919. It includes recommendations as to size, ar-

rangement and many other details.
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directly upon its management. Provision for maintenance or endow-

ment of administration, as well as of the fabric, should be considered

according to the circumstances of each particular case. The building is

but a shell for an institution—a beautiful shell for a living and wholesome

and needed institution that will not thrive, or not so well, in an ugly one—
but still a shell. Such places will not run themselves. Their mainte-

nance, management and cleanliness must be planned for.

Our war camp community service, in organizing more adequately the

social life of a special community, at the same time demonstrated our need

for like organization in our wider communities, and also the prospect of

success in the more ambitious project. Now that peace has come, that

and other organizations are likely to broaden into a less specialized

"community service." With a "liberty house" in thousands of towns,
to take care of the httle practical and concrete social needs of its par-

ticular community—"little" when taken singly, but tremendous in the

aggregate
—the giant task of constructive nation-building that such

agencies are engaged in would be greatly lightened.

WAR MEMORIALS
THE AMERICAN FEDERATION OF ARTS^

Office of the Secretary,
1741 New York Avenue, Washington, D. C.

THE
American Federation of Arts, on January 2, issued a circular letter containing

suggestions for the treatment of war memorials. That letter contained the

statement that an advisory committee would be appointed, whose services and
advice can be placed at the call of those throughout the United States who are consider-

ing the erection of war memorials. This committee has now been appointed. The

purpose of this committee is to deal with the entire subject of war memorials in such a

way as to afford assistance to oflficials, commissions and committees who are earnestly

endeavoring to make the memorials of the Great War express in a permanently satis-

factory manner feelings of honor, sacrifice and patriotism.

The federation is strongly of the opinion that the American artist should be called on

to design and to execute any structural memorials of this war, and that in every com-

munity the memorial should be an individual, artistic creation. Too often it has hap-

pened that war monuments in the past have taken the form of stone or metal soldiers,

with Uttle or no variation in design and utterly devoid of artistic feeling and expression
—

the products of the shop, not the studio.

The federation expects members of the general committee to confer with anj' organ-
ization which is about to erect a war memorial, in order to influence the decision in favor

of a work having artistic merit, and to acquaint the members of such an organization
with the proper methods to be taken in order to secure that result.

Members of the committee may be consulted on the choice among various forms of

memorials, and also as to methods of selecting a designer and bringing the work to a

satisfactory conclusion. Any person interested in obtaining fitting memorials may

*This letter is reproduced as a practical guide to those who are considering this subject.
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^^Tite to the secretary of the general committee for information touching any phase of

the matter. The aim is not to dictate but to be helpful. The federation is convincedl

that thoughtful attention at the beginning of the project will bring good results.

PRINCIPLES AND METHODS

For the guidance of its members, as well as of advisers and persons charged with the

duty of erecting war memorials, the committee has adopted the following principles,

which are substantially the same as the ones laid down by the National Commission of

Fine .\i'ts and approved by the National Academy of Arts and Letters:

Memorials may take many forms, varying with the nature of the site, the amount
of money available, the desires and needs of the community. Among many types
these may be mentioned:

A Flag Stajf With Memorial Base. The expense may be little or much, according to

the simplicity or elaborateness of the base and the extent of the architectural setting.

There is one type of staff to be used in connection with buildings, and quite another

suited to an isolated situation. There is variety in flags, also. The great, undulating,

sumptuous silken folds of the Venetian flags on the piazza of St. Marks are the extreme

of art in flags. Something of this kind and quality we may aspire to in decorative flags.

A Fountain, which may be designed so as to afford places for inscriptions. A fountain

may be simple in extreme or most elaborate. It may cost one thousand dollars or tens

of thousands. Well placed, it is one of the most permanent of monuments. In

European cHies fountains are enduring, attractive, useful and distinguished features.

Americans are just beginning to realize the possibilities of fountains as memorials.

A Bridge, which shall get its chief beauty from its graceful proportions and the worthi-

ness of the material used. The bridge should be built to last a thousand years and to be

a continuing delight during that period. The memorial features may be furnished either

by tablets or sculpture or monimients at the bridge approaches.
A Building, devoted to high purposes, educational or humanitarian, that whether

large or small, costly or inexpensive, would through excellence of design be an example
and inspiration to present and future generations, expressive of the refinement and

culture which mark the highest order of civilization. It should, however, be understood

that a building entirely utilitarian can not altogether satisfy the desire for a commemora-
tive work of art. The transept of Memorial Hall at Harvard University is an example
of the triumph of memorial feeling over utility and even architecture.

Tablets, whether for out-of-doors, or for the walls of church, city hall, lodge room or

other building, offer a wide field for the designer. These tablets get value from the

beauty of form and especially from the design of the lettering. The inscription should

be designed even to the names of individuals, and should not be made from type kept
in stock by the tabletmaker.

Gateways to parks or other public places afford a fitting and expressive method of

conmiemoration. Here, too, the architect and sculptor may find full play for their

fancy.

Symbolic Groups, either in connection with architecture or isolated, depend for their

interest on the universaUty of the ideas or sentiments depicted and the genius of the

sculptor. Success is not impossible; but talent of a high order alone can achieve it.

Portrait Statues of individuals are a favorite form of commemoration. A portrait

statue which is also a work of art is not an impossibility, but it is such a rarity that

committees should exhaust other possibilities before settling on this one.

Medals. To make a good medal is one of the most exacting things an artist can be
called upon to do. Properly to execute a medal takes much time and study, even from

the most skillful and experienced. It is not the work of the die-maker, or for the artist

who works simply on paper, or for a combination of the two. The designing of a medal

should be entrusted only to those who have a fine sense of composition, skill in draughts-
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manship, and a knowledge of the subtleties of relief. Not only is the space limited, but

the range of ideas and motives adapted to relief is limited. People are inclined to ask

too much to be told on a medal. While a sketch on paper or a water color may be valu-

able as a preliminary step, an order to strike the medal should never be given until the

design has been developed in relief, as even a very careful drawing may give a false idea

of the relief itself.

Stained Glass Windows offer a field commonly resorted to, and with varying success.

The subject is one requiring special study and consideration, and should only be taken

up with competent advice.

The Village Green, which exists in almost every small town or may easily be created.

Usually this common is ill-kept and without symmetry of form. It might readily be

laid out for playground and park purposes, and so improved and maintained. A fountain

with a seat carrying an inscription, or a tablet well designed, would form the center of

memorial interest.

Other kinds of memorials (such as bell towers, band stands, memorial doorways and
memorial rooms) will suggest themselves. Any form that can be made to express

feelings of honor, respect, love of country, devotion to freedom and the glory of the

triumph of democracy will be appropriate. If the utilitarian structure shall be used,

it is of first importance that it shall impress the beholder by beauty of design, the perma-
nent nature of the material used and the fitness of the setting. What shall be done is

less important then the manner in which it is done.

THE PROFESSIONAL ADVISER

In any case where it is decided to erect a memorial, the first step for the individual

or committee having the matter in charge is to seek the advice of some one trained in

the arts to act as an adviser, and to confer with him in regard to

The location, whether out-of-doors or indoors. If out-of-doors, the site is of prime

importance. Crowded thoroughfares are to be avoided. Works of art should

not be obstructions to travel, either at the time of erection or prospectively.

It should be borne in mind that a work of art is not noticed w^hen placed where

crowds continually pass it. People will go a distance to enjoy a masterpiece

and, imless a memorial has such distinction as to command attention and

admiration, it faUs of its purpose.
The type of memorial is the second subject for consultation with the professional

adviser. He should know how to spend the money available in the manner
best suited to carry out the purpose intended.

The selection of the artist should be made with the assistance of the professional

adviser. The site and type of memorial having been determined, the adviser

should be able to furnish a list of the artists, whether architects, sculptors or

painters, who have established reputations for executing the particular kind

of work in view. One of these artists should be selected, after an examination

of his completed work, and the commission should be given to him. The
adviser should be retained, in order to make sure that the completed work in

all particulars (including, of course, the inscriptions) conforms to the best

standards. No la}^ committee is competent to pass judgment on these essential

elements. Then, too, the adviser should see to it that the landscape or other

setting is in harmony with the design, and is calculated to enhance the memorial.

€ompelilions are sometimes imperative. In such cases, the professional adviser

should draw up the program and conduct the competition. Artists of high

standing often enter competitions limited to selected artists of established

reputation; they rareh' enter unlimited competitions. In any competition

the essential elements arc, first, a good program; and, secondh', competent
and impartial judges.
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Methods of conducting competitions have been formulated by the American Institute

of Architects, the National Sculpture Society, and the National Society of Mural
Painters. These methods should be followed by the adviser.

THE CHARACTER OP THE MEMORIAL

The most impressive monument is one which appeals to the imagination alone, which

rests not upon its material use but upon its idealism. From such a monument flows

the impulse for great and heroic action, for devotion to duty and for love of coimtry.

The Arch of Triumph in Paris, the Washington Monument and the Lincoln Memorial

are examples of such monuments. They are devoid of practical utility, but they min-

ister to a much higher use; they compel contemplation of the great men and ideals which

they commemorate; they elevate the thoughts of all beholders; they arouse and make
effective the finest impulses of humanity. They are the visible symbols of the aspira-

tions of the race. The spirit may be the same whether the monimient is large or small;

a little roadside shrine or cross, a village fountain or a memorial tablet, speaks the same

message as the majestic arch or shaft or temple, and both messages will be pure and fine

and perhaps equally far-reaching, if the form of that message is appealing and beautiful.

Display of wealth, ostentation and over-elaborateness are unbecoming and vulgar.

Elegant simpUcity, strength with refinement, and a grace of handling that imparts
charm are the ends to be sought. These ends require, on the part of everybody con-

nected with the enterprise
—

committee, adviser and artist—familiarity with the stand-

ards of art, and above all, good taste. Only by a combination of all these elements can

a really satisfactory result be obtained.

February 24, 1919.

MOBILIZING THE CITIES
DUDLEY GATES ^

Washington, D. C.

THROUGH
the voluntary co-operation of state and local officials

with the capital issues committee at Washington, new municipal

financing in 1918 was cut in half, thereby releasing approxi-

mately a quarter of a billion dollars in labor, materials and credit for the

use, directly or indirectly, of the national government. There are no

service stars to commemorate this war sacrifice of the cities, but such

emblems would not be amiss. The cities, like their citizens, "came

through."
The mobilization of the cities came about in this way: Early in the

war Secretary McAdoo foresaw that the tremendous financial and indus-

trial requirements of the government would necessarily interfere with the

normal development and improvement plans of public and private cor-

porations, or, stated the other way, that if municipalities and private

businesses continued as in the past to draw upon the limited supply of

investment capital, the government would be unable to meet its needs.

These needs being paramount, it became necessary to establish the gov-

1

Secretary, Capital Issues Committee.
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ernmental policy of "war business first," and the capital issues committee
was created to give effect to this policy through the rationing of credit

virtually on a priorities basis.

Supervision of security issues was first undertaken in January, 1918,

by an informal committee of the federal reserve board acting at the re-

quest of Secretary McAdoo, followed a few months later by the capital
issues committee created by the War Finance Corporation Act of April

5, 1918.

To make its work effective, the committee required the co-operation
of the cities on a volunteer basis. They could not be drafted, nor was
there need. The cities and states throughout the whole country co-op-
erated in a spirit of broad patriotism, recognizing that war made it neces-

sary to subordinate local interests to the national welfare. In return for

the willingness of the cites to postpone unnecessary improvements, the

capital issues committee undertook to give prompt approval to every

project that was found to be essential to the public health and welfare.

The principles underlying the committee's rulings were the same as

those on which the government's whole campaign of war thrift was based :

cities and states, like individuals, were asked to do without everything
that was not vitally necessary in order that the investment market might
absorb more readily the successive issues of liberty bonds and in order

that the labor and materials required in new construction might be re-

leased for the use of the government. The committee acted in an advis-

ory capacity in passing upon all new projects that required capital,

determining which were compatible with the national interest in war time.

SCHOOLS AND PUBLIC IMPROVEMENTS

The chief advantage of having a central agency at this time to advise

the cities lay in the fact that the committee had the means of viewing all

local improvements from the standpoint of the national perspective.

Fifty cities might urge the need of new schools, but the relative need
would vary greatly. The committee was able to formulate, with the

help of the bureau of education, fixed standards amounting to a general
rule applicable to all cities. The facts in every case were investigated
and the necessity measured in terms of the country as a whole.

The same policies were followed in passing upon proposed bond issues

for sewer construction, hospitals, streets and bridges, public buildings,

municipal facilities, etc. The committee sought the advice of Surgeon-
General Rupert Blue, head of the U. S. pubhc health service, respecting
all questions of pubhc health and sanitation. The office of the surgeon-

general of the army advised the committee on the need of new hospitals
in any locality. Bonds for streets and bridges were authorized by the

committee only when the projects involved the elements of miUtary or

paramount local economic necessity. As a general rule, the committee
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disapproved expenditures during the war for monumental buildings and

parks, without investigation. In many instances plans for school build-

ings and other construction were modified so as to reduce the cost, as well

as the amount of labor and materials.

PROCEDURE

Through a campaign of education addressed to public officials and in-

vestment dealers throughout the country, the coinmittee gave publicity

to its policies and called upon every public and private corporation to

file an application with the committee before offering securities for sale.

An informal procedure was established, involving an application to the

committee, investigation by the committee's district representatives

scattered throughout the country and by the appropriate boards and

departments at Washington, after which the committee would issue its

opinion, stating that the proposed issue had been found to be compatible
or incompatible with the national interest. . Numerous projects were

voluntarily abandoned without application to the committee and many
others were withdrawn by the applicants when the determining factors

in the situation were laid before them. An open letter addressed to munic-

ipal officials asking them to submit their construction budgets in advance

of making contracts, said:-

The committee respectfully directs your attention to the imperative

necessity for the postponement of bond projects that serve no immediate
war purpose. The physical facts to bear in mind are the shortage of

money, men and materials. The committee is convinced that municipal
officials need have no fear that their constituents, the public, will com-

plain if they adopt the policy of waiting until after the war. WiUingness
to postpone street and bridge improvements, new parks, sewers, schools

and other public buildings is as much a badge of honor for an American

city to-day as an emblem of success in the liberty loan.

The committee's appeals met with a prompt and conscientious response.

No statistics could be assembled to show the direct value to the govern-

ment of this co-operation, because there is no record of the man}^ bond

projects which were postponed until after the war, but the total amount
involved in the applications disapproved by the committee and in proj-

ects which would otherwise have gone forward may be fairly estimated

at $250,000,000.

The states and cities were called upon to render still another great

service to the government in addition to the postponement of unnecessary

improvements financed by their own bond issues. As the war progressed,

the necessity of more radical economies along man}' lines became apparent
and in August the committee addressed an open letter to public utility

commissions and municipal officials throughout the country asking their

2 See National Municipal Review, vol. vii, p. 642.
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co-operation in helping the public service corporations to retrench. This

letter called attention to the fact that under war conditions, "existing

facilities must be made to serve in place of new ones, regardless of tem-

porary inconvenience and discomfort," and continued with the following

appeal :

May we suggest to you that these considerations apply with marked
force to the pubhc utility situation. The extensions and betterments

which public service corporations are accustomed to make in normal

times, either on the initiative of their own enterprise or by direction of

the regulating commissions under which they operate, should, in our

opinion, be postponed until after the war, unless an immediate war

purpose is served, and may we ask of you consideration of the propriety
of deferring even the performance of contractual obligations arising from
franchise or other local requirements, when no military or local economic

necessity is served by such expenditures.
The capital issues committee feels certain that your commission will

recognize the paramount need of the government when passing upon
proposed additions and extensions by pubhc utihty companies, and asks

that you co-operate in giving effect to the purposes of the government by
restricting every unnecessary use of capital, labor and materials for

extensions, betterments, street paving, or other purpose, even waiving,
if in your power, the legal requirements that obtain in times of peace,
until the present emergency has passed.

Practically all the states and many of the cities responded by assuring

the committee that their officials were already acting in recognition of the

needs of the government or that they would thereafter bear in mind the

paramount interests of the country in the matter of expenditures by

public service corporations for new facilities.

Subsequently, the committee circulated copies of a letter received from

the chairman of the war industries board stating that "in view of the

demands for materials for war purposes, the board would not and could

not permit the use of materials unless the need for war purposes can be

clearly demonstrated," adding that although the demand for pubhc

utility extensions and connections would be "insistent and persistent,

only absolute necessity must be considered and not convenience."

Fortunately the signing of the armistice soon brought an end to the

unusual conditions which prompted the committee and the board to make

these appeals and few customers of pubhc utility companies were put to

any inconvenience, although had the war continued this pohcy would

have entailed many sacrifices on the part of the pubhc.
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PROGRESS IN MUNICIPAL CIVIL SERVICE
A REVIEW OF REPORTS OF THE PAST YEAR

BY CHARLES KETTLEBOROUGH^

Indiajiapolis

THE
work of the various civil service commissions has been seriously

disturbed during the past year by abnormal conditions produced

by the war. In spite of many and insuperable circumstances

calculated to obstruct and retard a wholesome development of the merit

system, the various commissions were able, at the conclusion of the year's

work, to report satisfactory progress and to enumerate substantial and

noteworthy achievements. A recapitulation of the important results

achieved would include a recodification and simplification of the rules

and regulations of several of the well-known municipal commissions; the

standardization of salaries, titles and positions; the creation of personal

advisory committees to assist in the selection of a high grade and worthy

personnel in the various branches of the public service; remedial meas-

ures calculated to deal more justly with discharged or suspended em-

ployes; the introduction of efficiency methods in the work of the com-

mission itself; studies and critical analyses of the causes of resignation;

and the adoption of more scientific medical standards.

EFFECT OF THE WAR

The war has affected the civil service in various ways. In the first

place many persons holding positions in the civil service left their em-

ployment to take up military work; more frequent calls, therefore, were

made on the commissions for eligibles from which to supply vacancies.

But the commissions were not able to supply the demand because the

persons from among whom they recruit their eligible lists have also joined

the colors. Accordingly, the number of applicants for positions was fewer;

there were more resignations; and the demands on the commissions for

candidates were more frequent.

In its twenty-second annual report to the mayor, submitted on January
15, 1917, the Chicago^ civil service commission said that during the pre-

ceding six months they had experienced an appreciable scarcity of quali-

fied applicants for positions in the classified service and in the labor serv-

ice, both skilled and unskilled. Indeed, it was frequently impossible to

get either applicants for examinations or persons to fill temporary emer-

'
Director, Bureau of Legislative Information, Indiana

2 Twenty-second annual report, civil service commission, city of Chicago, year 1916,

submitted to the mayor on January 15, 1917. Contains brief report of the work of the

commission and of the secretary, the statistics of work done, the Illinois civil service

law and the rules of the commission.
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gency appointments. The Portland, Oregon,^ civil service board asserts

that the work of the board was greatly increased during the year 1917 on

account of the difficulty in providing suitable eligible lists for the various

classifications. This condition was due primarily to the fact that private

firms offered higher wages and salaries than the city and to war con-

ditions which caused a scarcity of labor on account of enlistments in many

departments of the federal service. In Massachusetts the condition

became so serious that the commission recommended a temporary ar-

rangement to supply the department with a working force to tide over

the exigencies of the war, such as the readjustment of age limitations and

physical requirements.

TEMPORARY APPOINTEES

One of the perplexing problems with which civil service commissions

are constantly confronted is that of temporary appointments. Unfore-

seen conditions arise from time to time which demand the recruiting of a

large number of persons, competent to qualify for the service demanded,
who are retained only until the emergency work is completed. The

selection of such lists is somewhat baffling and commissions are constantly

striving to avoid so far as possible the retention of a large number of short

term employes.
The Chicago commission has worked consistently to reduce the number

of temporary appointees in the civil service, and there were fewer tem-

porary appointees on the city pay rolls at the beginning of the year 1917

than at any time since the passage of the civil service law, based upon the

aggregate strength of the classified service. This condition resulted from

a consistent effort on the part of the commission to certify from ehgible

registers whenever possible and by promptly announcing examinations

from vacant and temporarily filled positions. In April, 1915, there were

2,721 temporary appointees in the official and skilled labor services and

1,545 in the common labor service, making a total of 4,266. At the

beginning of 1917 there were but 789 temporary appointees in the official

and skilled labor services and 281 in the common labor service, making a

total of 1,070, or a reduction of 75 per cent. It is generally supposed

that temporary appointments are made for periods of 60 days, whereas

they are made for but 1, 2, 3, 5, 10, 15 and 30 days. These appointments

involve positions in the skilled trades, such as carpenters, bricklayers,

steamfitters and structural ironworkers, where unforeseen circumstances

require emergency employments for brief periods.

RULES

The Chicago commission has been working on a revision of its rules,

which were cumbersome, complicated and in many instances inconsistent

3 Annual report of the municipal ciVil service board of the city of Portland (Oregon)

for the fiscal year ending November 30, 1917.
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with the law. The work is still in progress, as a nation-wide investiga-
tion of civil service rules has been carried on, and efficiency methods and
standards generally have been studied with a view to obtaining the best

in classifications, grades and examination standards that experience
affords.

The new rules adopted by the Milwaukee commission became effective

on January 1, 1918, and provide greater economy in the administration

of the civil service system, enable the commission to fill vacancies more

rapidly than in the past and eliminate many superfluous and ambiguous
sections.^

STANDARDIZATION

Standardization in the civil service has justly received considerable

emphasis during the past year. In Milwaukee there has been a notable

advance and improvement in the standardization of salaries, titles and

positions. This reform was made possible by the adoption by the common
council of the report on the standardization of the city service made by
J. L. Jacobs & Company of Chicago and the adoption of the annual salary

ordinances in conformity therewith. According to the provisions of this

plan, standard specifications have been set up by which to measure

applicants for city employment, and uniform salaries have been provided
so that persons doing like work in the various departments will be paid
Hke salaries, contingent upon equal seniority. Moreover, positions in-

volving substantially the same duties in different departments will be

called by the same title irrespective of location, and new appointees
selected to fill vacancies will enter the service at the minimum salary rate

and do not reach the maximum compensation until after three or more

years of service. Los Angeles reports satisfaction with the standardized

salary schedule which has been adopted, since it has materially reduced

the general feeling of dissatisfaction.^

PERSONNEL COMMITTEES

The standardization ordinance adopted b}^ the common council of

Milwaukee provides for the creation of personnel committees, represent-

ing the various lines of work, such as engineering, nursing, medical,

clerical, etc., in the city departments under its control. These personnel

committees will meet with representatives of the commission for the pur-

pose of perfecting examinations, maintaining the standardization of the

service and working out a system of efficiency records which can be

utilized in connection with salary advancement and promotion by
examination.

* Twenty-second annual report, covering the calendar year 1916 and the twenty-third

annual report, covering the calendar year 1917, of the board of city service commis-

sioners of the city of Milwaukee.
* Fourth annual report of the Los Angeles county civil service commission for the year

1917.
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DISCHARGE

By an amendment to the Wisconsin civil service law in 1917, city em-

ployes are given the right to a hearing after discharge, reduction or sus-

pension for more than thirty days. Employes in departments under the

control of the common council are entitled to a hearing before the city

civil service commission and employes of independent boards will have

their grievances heard by the board by which they are employed. In

the new rules adopted by the Milwaukee commission and effective on

January 1, 1918, causes of discharge are clearly defined and include failure

of an employe to pay or make provision for the payment of his just debts

and political activity of a pernicious sort.

ADVERTISEMENT OF OPPORTUNITIES

The Milwaukee commission has devised a system of advertising among
the citizens of the municipality the opportunities for employment in the

city service under the merit system. An arrangement was made with the

superintendent of the city water department to attach a slip to each

water bill enumerating the opportunities for employment in the city civil

service. The bulletin boards of the various schools were also used for

advertising civil service examinations and the results in both cases were

most gratifying.

EFFICIENCY METHODS

The Milwaukee commission is undertaking a thorough reconstruction

of the work in its own office in the interests of efficiency and economy.
The record system is being completely revised so that the entire history

of each employe may be kept on a single card instead of on many cards

as formerly ;
the method of checking pay rolls by the book system will be

supplanted by the card system; and common labor application blanks

have been reduced from a four-page form of legal size to a 4 by 6 card.

RESIGNATIONS

During the year 1917, the St. Paul" bureau of civil service undertook

an investigation of the causes of resignations from the city service, by

sending a letter to every employe who resigned, asking his reasons for

resignation. Out of 267 replies received, 39 persons stated that they had

resigned because of insufficient salary; 19 because of unsatisfactory work-

ing conditions or lack of opportunity for advancement; 3 to accept pen-

sions; and the others because of marriage, requested resignation, sus-

pension or unknown or miscellaneous causes. A study of these statistics

convinced the commissioners that the city is in urgent need of a proper

standardization of salaries and duties, better working conditions and

^ Fourth annual report of the civil service bureau of the City of St. Paul for the year

1917.
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better supervision. Some advance has already been made in this respect.

In 1916 the bureau standardized the clerical service of the city and the

results showed fewer resignations and more general content among this

class of employes than among any other in the service. In standardizing

salaries in any branch of service, enough elasticity should prevail so as to

afford a higher wage to efficient persons and those longest in the service

and most familiar with the work.

INDIVIDUAL EFFICIENCY RECORD SYSTEM

The system of recording periodic individual efficiency records, formerly

in operation in St. Paul, was abolished. Experience proved that an in-

dividual efficiency record, determined by mathematical formulas that

contemplate the measuring of the employe's ability, industry, reliability,

attendance and conduct, produced no material improvement in the public

employment, except in isolated cases, where it proved a worth-while

stimulus. On the part of many employes, the system caused indifference,

discontent and a suspicion that favoritism dictated the markings. Sen-

iority and meritorious service will be continued as in promotion examina-

tions, and credit for past service will be based on specific, written, renew-

able facts rather than the mechanical system of recording efficiency by
marks that were for the most part based on judgment only.

MEDICAL STANDARDS

The St. Paul commission undertook and carried out a systematic

revision of the medical standards used in ascertaining the physical fitness

of applicants for positions. A specific questionnaire and a copy of the

former standard were sent to about 75 of the leading surgeons of the city.

The returns received were tabulated and a revised system of medical

standards and medical tests was evolved.

PENMANSHIP STANDARDS

Measuring scales for rating the quality of handwriting have been used

for some time in St. Paul with rather unsatisfactory results. For the

purpose of rating penmanship on a more equitable basis about 80 speci-

mens of distinctive handwriting were collected and submitted to several

expert penmen for rating. After prehminary ratings had been made,
the specimens were sent to A. N. Palmer of New York who made a critical

analysis of the specimens and evolved certain definite standards, which

are being used as criteria.

RECOMMENDATIONS

The recommendations made by the various civil service commissions

relative to the needed amendment of the laws includes the modification

of the so-called trial clause, conferring vipon heads of departments the

power of discharge with the right of appeal to the commission vested in
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the employe affected; the ehmination of the probationary period; and the

eHmination of the rule of three in promotions and the right of the com-

mission to determine whether or not the pubhc interest will be best

subserved by holding an original entrance or promotion examination to

fill any given position.

The secretary of the Chicago commission recommends the establish-

ment of a bureau of character investigation and of experience verification

as a means of searching for all facts as to the record of applicants and

eligibles and the accuracy of statements and reports made in the examina-

tions.

The St. Paul bureau advances two recommendations. One to include

in the classified service all positions except those of a poHcy-determining
nature. The second is that the city should at least investigate the

desirability of establishing the pension or retirement system for city

employes.
The remainder of the available reports for the year yield little informa-

tion as to the progress or work of the various commissions. For the most

part they contain the rules under which the commissions operate, charter

provisions, laws, the statistical results of examinations and questions for

principal examinations.''

St. Louis, during the year 1918, has published two elaborate pamphlets

dealing with the classification and standardization of positions in the

classified service of the city. The report is a well-arranged digest and

compend of schedules, groups, grades and titles. A brief succinct de-

scription of the duties of each position is given, the compensation, vaca-

tion, etc., being indicated.

EMPLOYMENT MANAGEMENT

In a very thoughtful article in The Public for September 1-4, 1918,

William A. Bird points out some of the manifest weaknesses in the present
civil service system and insists that the science of emploj'^ment manage-
ment must be more fully developed. The merit system is not exclusively

or predominately a means of keeping government administration out of

^ Fifteenth annual report of the board of civil service commissioners of Los Angeles,

California, July 1, 1916-June 30, 1917.

Questions of principal examinations: Municipal civil service commission of the city

of New York. Five pamphlets, issued quarterly and covering the period from April,

1917 to June, 1918.

Annual report of the board of civil service commissioners for the city of New Orleans,

Louisiana, for the year 1917.

Rules of the efficiency board, governing the classified service, city of St. Louis, Mo.,
1917.

Classification and standardization and description of duties of positions in the classi-

fied service of the city of St. Louis, 1918.

Description of the duties and classification of positions in classified service of the city

of St. Louis, 1918.
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politics, although the baneful effects of the spoils system accelerated the

movement for civil service reform. But this is primarily a negative re-

sult. The positive achievement is that the merit system is a force for

public service; it assures the rendering of the most effective public serv-

ice at the least public cost. Neither are competitive examinations merely
a means of doing justice to the candidates; the important thing is how may
the public be best served in the selection. The question of reform is

purely an employment problem and is too frequently entrusted to men

wholly ignorant of large-scale employment methods. A civil service

commission to function adequately should have all the powers of an

employment department. Its power is restricted to keeping out improper

persons. It should have the additional power to insist on efficient work,
to remove the unfit and to prevent the removal of fit persons who are

politically obnoxious to the party in power. \

TRADE UNIONS

The attitude of the trade unions to the civil service is a question of

first importance and in an article in The Public for August 24, 1918,

Ordwaj^ Tead expounds the doctrine with considerable pungency. He

quotes a recent statement of William Dudley Foulke that persons in the

employ of private industry are not in the same position as employes of the

state. The latter are "servants of the state; they have not the right to

resist the government ; they have no right to strike or to combine for the

purpose of striking or to exert pressure of any kind upon their employers

by means of their organizations." Mr. Tead takes issue with this state-

ment on the theory that the state is thereby exalted at the expense of the

personality of individuals and that the trade union among employes should

be frankly recognized and that it should be a directive force in shaping
the policies of departments and guaranteeing democratic management.

PUBLICATIONS

During the past year two interesting and informing publications deal-

ing with the civil service have appeared. Dr. Leonhard Felix Fuld, assist-

ant chief examiner of the New York City commission has compiled a

small book entitled Opportunities of the Civil Service which gives an excel-

lent technical resume of the whole question of the opportunities in the

civil service to which is appended a list of states and cities having civil

service commissions. The second of the two publications is devoted to a

more restricted field and deals with the opportunities for women in the

municipal civil service of New York city, and is a study of the number
of women employed, their duties, qualifications, compensation and length

of service and is based upon an investigation made for the Intercollegiate

bureau of occupations and the Women's auxiliary of the New York

civil service reform association.
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A PERMISSIVE CITY MANAGER LAW

SOME
of the people in New Hamsphire asked Professor A. R. Hatton

to draft an act which would permit cities to frame their own
charters. It is probable that under the constitution of New

Hampshire the legislature could not give to cities the final power to frame

and adopt their own charters and it is still less probable that the legislature

would do so even if it could. In states like New Hampshire where special

city charters are popular (and even the rule), it seems desirable that there

be some recognized method by which cities can indicate to the legislature

the type of charter desired. With that idea in mind Professor Hatton
has drafted the following bill which is an adaptation of a portion of the

constitutional provisions of the new municipal program of the National

Municipal League.
It represents a very interesting application of the principles involved

where home rule does not exist and probably will not for many years.

It has been drafted with the thought in mind that the legislature might
find it difficult to approve a charter which came to them with the backing
of a popular vote in the city concerned. In California where the legislature

must approve, home rule charter approval has never yet been withheld.

DRAFT OF BILL FOR NEW HAMPSHIRE AUTHORIZING CITIES TO FRAME
CHARTERS AND SUBMIT THEM TO THE LEGISLATURE FOR APPROVAL

Section 1. Any city may frame and adopt a charter for its own
government in the following manner: The legislative authority of the

city may by a two-thirds vote of its members, and upon the petition of 10

per cent of the qualified electors shall forthwith, provide by ordinance for

the submission to the electors of the question: "Shall a commission be
chosen to frame a charter?" The ordinance shall require that the ques-
tion be submitted to the electors at the next regular municipal election, if

one shall occur not less than sixty nor more than one hundred and twenty
days after its passage, otherwise, at a special election to be called and held
within the time aforesaid; the ballot containing such question shall also

contain the names of candidates for members of the proposed commission,
but without party designation.

Sec. 2. Candidates for election to a charter commission shall be
nominated by petition which shall be signed by not less than 2 per cent
of the qualified electors, and be filed with the election authorities at least

30 days before such election; provided, that in no case shall the signatures
of more than five hundred (500) quahfied electors be required for the
nomination of any candidate. If a majority of the electors voting on the

question of choosing a commission shall vote in the affirmative, then the
nine candidates receiving the highest number of votes shall constitute the
charter commission and shall proceed to frame a charter.

Sec. 3. Any charter framed as provided in this act shall be submitted
to the qualified electors of the city at an election to be held at a time to be
determined by the charter commission, which shall be at least 30 days
subsequent to the completion of the charter and its distribution among the



150 NATIONAL MUNICIPAL REVIEW [March

electors and not more than one year from the date of the election of the
charter commission. Alternative provisions may be submitted to be
voted upon separately. The commission shall make provision for the
distribution of copies of the proposed charter and of any alternative pro-
\dsions among the qualified electors of the city not less than 30 days be-

fore the election at which it is voted upon. Such proposed charter and such
alternative provisions as are approved by a majority of the electors voting
thereon shall he submitted to the legislature of the state at its next regular ses-

sion and be subject to the approval or disapproval thereof as in the case of
other proposed laws.

Sec. 4. Amendments to any city charter may be framed and sub-
mitted to the electors by a charter commission in the manner provided by
this act for framing and submitting a charter. Amendments may also be

proposed by a two-thirds vote of the legislative authority of the city, or by
petition of 10 per cent of the electors addressed to the clerk of the legisla-
tive authority, setting forth the amendment proppsed ;

and any such pro-

posed amendment shall be submitted to the electors at a regular or special
election as provided in this act for submitting the question of choosing a
charter commission. Provision shall be made by the legislative authority
of the city for distributing copies of any proposed amendment among the
electors at least 30 days prior to the election at which such amendment
is to be submitted. Any proposed amendment approved by a majority of

the electors voting thereon shall be submitted to the legislature of the
state as provided in this act for a proposed city charter.

THE GOVERNORSHIP: SOME OPINIONS
OF THE GOVERNORS
BY PROFESSOR WILLIAM A. ROBINSON,^

St. Louis, Mo.

THE
governors' messages of 1919 contain some interesting com-

ments on the present status of the office. The governorship is

one of the places in our political system which offers increasing

opportunities for leadership and executive talent, but it is badly in need

of greater power and freedom from constitutional and statutory restrictions.

Two governors, Davis of Idaho and Bartlett of New Hampshire, devote

a considerable portion of their biennial messages to a discussion of the

office, both agreeing on the essential defects of the present system. The
former points out that there is a general misconception as to the position

of the governor, first, because many people believe that the president and

governor have similar powers in their respective spheres; and secondly,
because the same people have an intimate knowledge of modern business

organization with its centralized and responsible executive. While the

constitution of Idaho declares, "the supreme executive power of the state

is vested in the governor," other provisions of that document and various

1 Member of the Department of Political Science, Washington University.
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statutes have nullified this declaration. "Without himself possessing

the responsibility, he is charged with all the mistakes and delinquencies

of the various departments of the state government, over a majority of

which he exercises no control." "The governor and council" states Gov-

ernor Bartlett, "have been so stripped of their powers by a gradual pro-

cess of 'farming out' their powers to others that now, they are not only

not the 'chief executives of the state, but in nearly all of the very im-

portant matters of finance where judgment and discretion are involved

they are no executives at all." Like Governor Davis, he states his belief

that the people actually do not know "how completely the hands of their

elective executives have been tied while at the same time they are held

responsible." Both illustrate this lack of power by specific examples.

Governor Bartlett's discussion of his relations to two great executive

agencies, the highway commission and the trustees of the state institu-

tions, is of interest to all students of government. These officers spend
a large part of the annual revenue and yet the governor has no power of

direction or veto over their doings. "His hands are absolutely tied, yet

he is responsible to the people for the welfare of these institutions. . . .

The law and the system created are wholly wrong, have dangerous tenden-

cies and possibilities, are subversive of good government, unnecessary,

expensive, undemocratic and in violation of the constitutional intention

that the governor and council should be the chief executive officers of the

state." Governor Davis's views are similar. "To-day, the governor is

the direct representative of the people and should be the direct executor

of their public affairs. He should be given the power not only to formu-

late plans for the better welfare of the people, but he should be given the

power, when these plans have received general approval to carry them

into execution. ... As applied to the science of government, the

greatest lessons that we have learned from this war are the value of co-

operation and the need of wise and effective leadership. The war has

exposed the fallacy and weakness and inefficiency of much of our govern-

mental machinery. ... I appeal to j^ou, to revive the office of chief

executive, to recreate the governorship." Both governors, in effect,

ask for the same reforms, the creation of a cabinet system modeled on that

of the national government.
A similar spirit appears in the statements of Governor Bickett of

North Carolina. Discussing the popularity of the present system of

electing executive officials, he declares that "there never was a more

tragic delusion than that the people select these officials. . . . There

is no more reason for electing the governor's council than there is for

electing the president's cabinet. . . . Presidents
'

of railroads and

other corporations are selected by small boards of directors. Railroad

commissioners and corporation commissioners are elected by all the

people. Who are most efficiently served by their chosen officials?" He
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goes on to state his behef that only the governor and heutenant-governor

should be elected and as "a start in the right direction" urges the enact-

ment of a law that all state administrative officers whose election is not

required by the constitution shall hereafter be appointed by the governor.

CLOSER CONNECTION BETWEEN GOVERNOR AND DEPARTMENTS

In Iowa, Governor Harding urges a closer connection between the

chief executive and all administrative departments, so that proper co-

ordination and control of policies may be secured. In Nevada, Governor

Boyle points out that in 1915 and again in 1917 he had recommended

the reconstruction of the state government along the lines of the national

government. "The state governments, alone among the governments
of the world, retain the principles of electing the heads of co-ordinated

branches, a process which while supplying ample checks and balances,

departs absolutely from managerial processes employed in all of the

efficient enterprises in the world, be they public or private." While

admitting that public opinion may not yet be ready for drastic changes,

he asks that the governor be given the appointment of the attorney-

general. Governor Goodrich of Indiana makes the same request, stating

that it would hardly constitute "a dangerous centralization of power"
to give the chief executive the right to choose his own legal advisor. Gov-

ernor Carey of Wyoming asks for authority to suspend officials failing to

enforce the laws, and for a fund with which to carry on investigations.

While the unusual pressure of reconstruction business has led the

governors to give less attention to this subject than in 1917, the impor-
tance of the matter is steadily growing. No one can examine the growing
business of the states without realizing the imperative need of a better

administrative organization, with power and responsibility centralized

in the governorship. Governor Davis meets the usual charge that such

changes would be undemocratic, by pointing out that the difference

between autocracy and democracy does not lie in the extent of executive

power, but in the manner and conditions of exercising that power.

Under the system proposed "any failure on his part to function as an

efficient manager will, under a system of centralized responsibility, be

quickly apparent to the public and the consequence of such failure

visited upon the delinquent."
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COUNTY GOVERNMENT IN MONTANA
BY WADE R. PARKS

Thompson Falls, Montana

IN
Montana there are forty counties; and the area of most of the

counties is greater than that of some eastern state. Counties in

Montana are largely governed by a board of county commissioners,
who are given broad powers of a legislative and executive nature, and also

some judicial functions. In Montana we have very little in the way of

township organizations; and this is to be regretted. The only township
ofl5cers we have are justices of the peace and constables; and usually

these do not exist or do not function. In Sanders county we have town-

ships as follows: Camas Prairie, Lonepine, Jocko, Thompson and Smeads.

The jurisdiction of the justice of the peace in each township is as wide as

the county. Very few persons have any conception as to just where the

boundary lines of the townships are. They know that certain villages

and towns are in certain townships. The law provides that there shall

be two justices and two constables in each township. In only three of

the townships do we have the two justices and in none of them have we
the two constables. Some of the townships comprise as much as 350

square miles. The township government is not very active or efficient.

One of the leading justices in a county, and located at the county seat

acts in various capacities to wit: town clerk, U. S. commissioner, truant

officer,
—and being unable to control himself in re intoxicants has been

"siwashed,"—that is notices have been posted in the saloons to desist

from selhng or giving him any liquor. Yet from time to time he obtains

such quantities of liquor as to incapacitate him (occasionally being placed
in the county jail to sober up) in performing any official function. Trials

before such a justice to enforce the penal laws are frequently a farce,
—

especially before a jury selected by the constable who is a "good umbria"

with the gang. And this township is not the only one in the county
which is so unfortunate in the matter of such township government as

survives. And the local justice of whom I speak has held his position

for years. Sometunes they "railroad" one of an independent mind who

really has committed no great offense or perhaps none at all while on the

other hand a real offender against the law is liberated amidst great ap-

plause and ovation. And that county is not the only place in Montana
where such things happen. The more serious the crime the more friends

the accused seems to have and his most active defenders are usually

found amongst the sworn officers of the law; this is the case in many
instances in the higher court in many counties.

To sum it up there seems to be a drift towards making a hero of those

guilty of crime and every effort is made to have them declared "not
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guilty." I have prosecuted men for crime and absoluteh^ proven every

point and had the defendant admit the doing everj' thing that he was
accused of and yet there were acquittals time after time. Probably the

chief factor in the acquittals is the local antagonisms resultant from hav-

ing the county seats in very small towns absolutely in the control of power-
ful corporations. At least this is one factor.

Therefore I can say as to township government that it is of a vanishing
nature and verging to borderline of lawlessness. There could be an im-

provement if there was a wdser way of selecting a jury.

AS TO ROADS

The county commissioners have general supervision of the highways.

They create road districts and appoint a supervisor who serves at the

will of the board. In this county we have twenty road districts,
—and

this last spring the board appointed in two instances one supervisor for

three districts so that we have but sixteen supervisors in the county.
The tendency of the boards is to desire to have closer supervision of road

work.

The practice of the commissioners is to authorize road work for the

payment of which the county does not have funds to pay. This is a very
usual practice in Montana. The commissioners order the payment of

the claims for which there are no funds,
—the warrants are marked "not

paid for lack of funds" and draw 6 per cent interest, and after accumulat-

ing $50,000 to $100,000 are refunded into bonds of the country. This

method of financing gives the commissionei*s a method by which they
bond the county without referring the matter to the vote of the people;

the constitutionality of this system of bonding is in question and is un-

settled in Montana. It works to the disadvantage of communities who
desire large improvements which require large expenditures,

—such as

building of bridges across rivers. Commissioners are limited to the

expenditure of $10,000 for any one purpose. Therefore a bridge re-

quiring more than $10,000 cannot be built without a vote of the people
and the people cannot authorize the necessary bonds if the commissioners

have already outstanding deficiency warrants which corner the limit of

bonded indebtedness which must not be more than 5 per cent of the

assessed value of the property in the county.
In short: the county financial system is in a most unsatisfactory condi-

tion and seems to be drifting away from constitutional constraints.

FINANCES

Another financial problem is in the assessments. Large portions of

the wealth of this county as well as in many other portions of Montana is

corporation wealth. Most of the timber resources are held by one corpo-

ration. The three corporations controlhng timber, power sites and power
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houses and the railroad interests pay 75 per cent of the taxes of the county.

Many individual holders of timber or other lands pay taxes on their hold-

ings at a higher assessed valuation than do the corporations on similar

lands of equal, in manj^ cases of far more, value or wealth. Much of the

land of the county was once railway land grant land and is still held by
corporation interests.

In the matter of drawing juries for district court as well as for the jus-

tice's courts there could be some improvement to the general welfare and

would inspire confidence in the courts. I believe that all jurors' names
should be placed in a uniform capsule and all capsules placed in a glass

box and all names drawn in the open from said box.

There are many ways in which county government could be improved.
I believe that the county government should be placed closer to the people.

A county council with frequent meetings at the county seat, the council

to be elected by the people from subdivisions in the county with a pro-

vision for a few to be elected at large with proportional representation to

be provided for would be beneficial. Give the county council legislative

powers in the expenditure of certain funds, etc., and in the organizing of

the defunct township organizations, etc.

The school system is in better condition than any other department,
but could be improved in the matter of services to the public. School

houses should be utilized as community centers instead of being closed in

the interest of those who own private halls "for rent." And schools are

weak in many places for lack of the necessary revenue which should be

forthcoming. The state legislature has attempted to remedy this condi-

tion by provisions for a county levy and also state funds. Districts

located in localities where low assessment of wealth is the rule have few

dollars to expend, while other school districts with less children to educate,

but with a higher assessment roll, are not troubled for want of funds.

CONSTRUCTIVE SUGGESTIONS

Supplementing what I have already stated and in accord with your re-

quest to state what could be done along constructive fines will add:

1st. That improvements in the matter of taxation could be greatly im-

proved, removing burdens from activities yielding no profits, but tending
toward developing the natural resources; also taxing the natural wealth

that is held in large blocks by corporations, such as timber, etc.

2d. In the matter of the care of public property much could be done

Every year the county buys large quantities of road supplies such

as scrappers (slips), spades, plows, etc., and later tractors and other ma-

chinery for road purposes; fittle care is taken of this property. In Mon-
tana where the road overseer is appointed by the county commissioners

he should be required to account for all materials and a public building

should be maintained for its keep.
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3d. In Montana many counties employ a county agent who is supposed
to be skilled in advising the farmers in the conduct of agricultural activities.

In this county the agent resides in the county seat town, which is twenty-
five miles away from the more central part of the county as measured by
population or territorial extent. Mr. Agent should reside near the center

of agricultural activity and should also reside on and conduct a model farm.

4th. They have county elections every two years,
—it should be changed

to every four years.

5th. County officials should have some qualifications aside from being
able to peddle the "bull" and drink booze. In short saloons should be

closed during the entire campaign for public office and no officer or candi-

date for office should be permitted to treat any one.

6th. Thousands of dollars are being wasted in this county on the un-

wise location of permanent roads. Highways are being located on such

a steep grade as to require cars to ascend for a distance of two to five miles

on "low gear" under difficulty. More competent engineers should be

available where a permanent highway of consequence is to be located

along main traveled routes that a feasible grade might be secured and the

money spent be of permanent use.

7th. In the matter of handhng of county prisoners and the jails things

could be bettered. Prisoners are thrown into jail here and kept at the

expense of the county for months; no work provided; no incentive for

improvement.
8th. Saloons should be more restricted. No saloon should be permitted

in an unincorporated town or village.

9th. Township governments should be estabhshed and made to play a

vital part in the government of the county . . . and the township

government should be a counterpart of the county government,—the

county government should have a judicial branch of more authority than

the justice of the peace and should be required to have educational quali-

fications and some knowledge of the law.

10th. Some counties have very few public parks; the county seat town
does not usually have the court house square around which the town is

usually built in the east and middle west. I suggest that public parks
and play and recreation grounds should be provided and maintained at

public expense. They could be of use for camping grounds for trans-

continental tourists in autos, etc. And now such future utiUties could

be established at small expense.

11th. Increase the length of the tenure of pubUc office and provide that

no one may succeed to a second term. This will eUminate "trimming"
and some corruption that goes with the temptation of a second term.

As to what is being done to remedy any of these evils will state that we
have a legislative committee on taxation and tax reform which will report

to the coming session of the legislature.
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As a rule the legislative measures passed at the biennial session do more
harm than good. Confusion holds greater prominence than reason in

the legislative halls and hundreds of ill-digested bills are introduced and
scores of them are made into laws in the closing hours of the session which

lasts but sixty days. It seems to me that counties might be given legis-

lative authority via the referendum in matters of local jurisdiction. San-

ders county is a small community as counties go in Montana, having less

than 8,000 population and about 1,700,000 acres of land mostly mountains.

We have vast stretches of mountains and waste lands; the mountains
have in the past been heavily timbered which has been removed by timber

exploiters and fires. Tracts of timber are being removed by lumber com-

panies and nothing left but a waste land of stumps often covered with

tree tops and smaller trees which have been destroyed in the haste to

remove the cream of the forests. Nothing is being done to stop this

waste either by the local, state or national government. The national

government maintains a forestry service which devotes its activities in

building trails, fighting forest fires and work of reforestation.

SOME NEEDED REFORMS IN PUBLIC
HEALTH WORK IN NEW JERSEY

BY M. N. BAKER ^

Montclair, N. J.

EMERGING
as we are from an unprecedented epidemic of influ-

enza, facing a rise in the general death rate due to the epidemic
and the world war, confronted also with reconstruction problems

which reach to the very foundations of both health and democracy, the

times demand that attention be centered on constructive public health

work based on sound principles of government, efficiency, and economy.
At such a juncture we look to our state department of health for inspira-

tion, example, leadership. What do we find? Only a few daj's ago a

close observer deplored the unprogressiveness of the department. "It

is not even drifting," he said, "it is stagnant." JMy own conviction,

based partly upon personal experience as a member of the reorganized

board, is that the efficiency of the department would be greatly increased

if the board were swept out of existence or restricted to advisory duties,

1

Lately member of the New Jersey state board of health and of the Montclair board

of health; associate editor of Engineering News-Record. A paper read before the New
Jersey Sanitary Association, December 6, 191S.

Although delivered to a New Jersey audience, Mr. Baker's remarks have a general

application. The interest in the address lies in (1) the fact that most of our states still

have boards with mixed functions and many of those boards are needlessly inefficient

outside of statutory handicaps; (2) plain speaking by one who had been a former member
of the board. The association adopted a resolution endorsing the main points in the

4
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and all executive functions of the department were centered in a single

commissioner, as is the practice now in New York, Pennsylvania, Mass-

achusetts, Maine, Connecticut, Ohio, West Virginia and Oklahoma.

The statute reorganizing the department is sound in most of its funda-

mentals. It goes far in separating the legislative and executive func-

tions of the department and in making the director the chief executive

officer. But it established a considerable division of responsibility.

The director has surrendered and the board has assumed powers plainly

vested in the director, but the board, like such boards in general, is not

properly constituted for quick and efficient executive work. The result

is circumlocution, delays, postponements, the kilhng of initiative and

general discouragement of the bureau chiefs and assistant director, who
are the real life and working force of the department as it stands to-day.

The department lacks a living, growing plan of health-protective work,

coupled with a real budget. It has lacked the courage, the initiative,

the vision to determine what's what in public health work, to establish

relative values in terms of costs. Granted full powers to frame and

enforce a state-wide health code and to see that local boards enforce the

code and the state health laws generally, the department has been slow

in drafting the code and slower yet in seeing that local boards do their

full duty to their communities and the state.

Latterly the department has been hampered by the war, but the war

has spurred thousands of other agencies to overcome all obstacles and

achieve marvelous results. Moreover, the great weaknesses of the

department were manifest before we entered the conflict. Always more

money has been needed, but the funds available have not been used alto-

gether to the best advantage
—

through lack of plan and budget. Short-

age of funds, war handicaps, influenza epidemic should all combine to

stimulate the department to more careful planning, the elimination of

non-health-protective w^ork, the throwing out of dead wood and all around

increased economy and efficiency. Let us hope that more has been done

in all these respects than has yet been revealed.

I believe that the greater part of the executive staff of the department
is as devoted and as efficient as could be expected under its handicaps.

paper and instructing its legislative committee to co-operate with the New Jersey

Medical Association in an effort to make the New Jersey state board of health purely ad-

visory- .

The Montclair board of health was abolished by resolution of the town commission

on January 2. It had never been formally established under the Walsh commission-

government act, but had been held over for two and one-half years. On several occa-

sions the commission or the mayor took action as though there were no board, at least

once contradictory to the decision previously reached by the board. There were two

vacancies on a board of seven and later there had been difficulties at times in getting a

quorum. We are advised that the mayor's decision to abolish the board was made after

the reading of Mr. Baker's address.—Editor.
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The responsibility rests with the board, the legislature and the governor.

As a creature of the legislature and of a vicious system designed in the

interest of political parties rather than the public good, the board is of

the so-called bipartisan type. The statute also provides that certain

professions must be represented on the board. Consequently, if the

veterinary member goes off the state must be searched for a successor

who shall be not only a veterinarian, but also a Republican or a Demo-

crat, as the case may be. A greater potential evil lies in the fact that

in the exercise of its most important function, the choice of a director,

the so-called bipartisan feature may become null, since in case of a tie

the governor of the state casts the deciding vote. This makes for divided

responsibility, political favoritism, and general inefficiency. Either the

board or the governor alone should appoint the director. Were the

board eliminated or restricted to advisorj' functions, appointment would

lie with the governor and responsibility be undivided. For the personnel

of the board the successive governors are responsible.

To save time for a discussion of these and related pressing questions,

I shall bring my remarks to a close. I trust I have said enough to arouse

the earnest thought and fruitful discussion which the subject deserves,

without going into details which would divert attention from the main

point, which is that our state department of health needs to be reformed,

to the end that it may be a leader in these critical times, doing not alone

such direct work as belongs to it, but serving also to point the way in

local health administration—which, after all, is the vital thing,
—

leading

where local departments need leadership, compelling where without

compulsion the public health will not be protected.

MUNICIPAL SCHOOL FEEDING
BY JOHN C. GEBHART^

New York City

THE
approval of an item of $50,000 by the board of estimate and

apportionment of New York city for school lunches marks the

successful culmination of a year's agitation for municipal school

feeding. The appropriation of this sum indicates that the city of New
York now recognizes its responsibility toward the underfed school child.

While the board of education has not yet indicated exactly how this

money is to be spent, it undoubtedly intends to use it as an initial st«p

in a broad program of municipal school feeding. The monej^ was avail-

able January 1, 1919, and it is likely that the first move of the board of

education will be to take over the school lunches now being operated under

private auspices and to extend the service to other schools where it is

needed, as long as the funds are available.

1 Executive Secretary of the New York School Lunch Committee.
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The action of New York city will undoubtedly draw attention to the

school feeding movement and to the effect which it is likely to have on the

functions of municipal government. In spite of the fact that school

feeding has been carried on successfully and extensively for a generation
in various European countries and is now being done in 85 per cent of the

progressive cities of this country, the American public is still largely ig-

norant both of the extent of the movement and of the social philosophy

underlying it.

HISTORY OF MOVEMENT

School feeding had its earliest beginnings in Germany, for as early as

1790 municipal soup kitchens were estabhshed in Munich, to which under-

fed school children were sent for an adequate meal. The movement

gradually spread throughout Germany until in 1909, the work was being
carried on in 189 cities. In 78 of these cities the meals were provided

entirely by volunteer societies; in 68 cities, by volunteer societies as-

sisted by government subsidies, while in the remaining 43 cities, the meals

were conducted enthely by the municipality.

The development in England and France, however, is of more interest

to us, since the social ideals and institutions of these countries are more
in accord with our own. The English education act of 1870 which en-

forced school attendance was largely responsible for the initiation of the

movement in England. The corralling of the childhood of the nation in

the pubhc school brought to notice thousands of sickly, emaciated

children who otherwise would have remained hidden in the slums of great

cities. A large number of volunteer societies sprang into existence to

meet this need and in 1905 it was stated on good authority that there

were 355 separate organizations for school feeding in 146 towns and cities

in England.

ENGLISH EXPERIENCE

The work, however, was far from satisfactory and the investigations

into the causes of the physical impairment of children which followed the

public clamor at the time of the wholesale rejection of military recruits

for the Boer War, resulted in a strong popular demand for the transfer

of this work from private to public control. The result was that in 1906,

Parliament passed the provision of meals act. This act permits local

authorities to provide meals for school children at cost for those who can

afford to pay and gratis for necessitous children. The authorities are

permitted to draw on the pubhc funds for this work, but are Umited in

the amount they may spend to what would be produced by a tax rate of a

halfpenny to the pound.
The offer of public subsidy naturally led many authorities to undertake

the work. While in 1907, the first year after the adoption of the act,

only 2,751,326 school meals were served by local authorities, in 1915
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29,568,316 meals were served. Since 1915, however, the number of

meals served has fallen off considerably, due to the "war prosperity"

which has reduced the number of children applying for free meals.

The act is administered by canteen or care committees composed either

entirely or chiefly of members of the local education authority. The can-

teen committee usually makes all arrangements for the feeding centers

such as the hiring of the help, purchase of the food, serving of the meals

and selecting of necessitous children.

In spite of the fact that the provision of meals act was adopted as an

educational measure for the purpose of making school children physically

fit to receive the education which is offered them, the system so far has

been little more than an instrument of charitable relief. More than 90

per cent of the children are served free. Although the act provides that

undernourished children whose parents can afford to pay for the meals

must be charged for them, the parents usually retaliate by withdrawing
the children from the meals thus defeating the very purpose of the provi-

sion.

FEENCH EXPERIENCE

School lunches in France were an outgrowth of Caisses des Ecole or

school funds established by the residents of various districts to encourage

indigent children to attend school by providing them with clothing, food,

medical aid, etc. Although the school funds were started by voluntary
effort they were gradually assisted by public subsidies and in 1882 their

establishment in each arrondissement was made compulsory. School

meals in France are thus an outgrowth of community life and to that

fortunate circumstance must be attributed their remarkable success.

The patronizing, "poor law" atmosphere is entirely lacldng in spite of

the fact that ordinarily two-thirds of the meals are served free. There

is a growing demand to make the meals universally free, i. e., maintained

by the municipality out of the public treasury as an educational measure.

By 1909 the work had grown until meals were being provided in 1,400 ar-

rondissements for 187,000 children and in the same year, nearly eight

million meals were served in Paris.

THE AMERICAN MOVEMENT

The movement in America is of a much more recent origin and is

greatly in need of development and extension. The first school lunch was

established in Philadelphia in 1898. The beginning was made in New
York in 1908, when the New York school lunch committee was permitted
to install a service in two public schools. Under private auspices the

work was gradually developed, until last 3'ear 57 elementary school

lunches were being maintained in the various boroughs by the New York

and Brooklyn school lunch committees.
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L'^nder the present arrangement, the committees assume all responsi-

biHty for the conduct of the various lunch rooms. The board of educa-

tion, however, provides the necessary space for the kitchen and lunch

rooms and usually equips them.

The American public has always been opposed to free feeding. The
ideal has been to make a self-supporting school lunch available for all

children who for various reasons are unable to secure an adequate lunch

at home. Such children, it is pointed out, are now given pennies with

which to purchase buns, pickles and other unnutritious and harmful

foods from pushcarts and candy stores. With the pennies they now

spend for such trash, they could purchase from a properly equipped school

luncheon an adequate and nutritious lunch. Such a lunch would, there-

fore, be nearly, if not quite self-supporting, and would have the advantage
of giving the child a practical and much needed lesson in food economy.
No adequate census has ever been taken of the extent of school feeding

in America, but a recent survey of the bureau of municipal research gives

us a fair idea of the growth of the movement. The bureau sent a ques-

tionnaire to 131 cities of 50,000 population or over; replies were received

from 86 of them. Of these 86 cities, 72 were operating school lunches.

In 46 of them, however, the service was available in both high and ele-

mentary schools, while in two cities, it was restricted to elementary schools.

In five cities, the service was provided only for special classes. The

growth of the work in various cities during the past four or five years is

clearly shown in the following table.

GROWTH OF SCHOOL LUNCH SERVICE IN CERTAIN CITIES WITH
300,000 POPULATION AND OVER

(Prepared by the Bureau of Municipal Research)

Growth

Elementary— 9 schools to 49 schools

Elementary— 4 schools to 16 schools

/ Elementary—10 schools to 28 schools

\ High — schools to 31 schools

Elementary— schools to 16 schools

Elementary— 1 school to 5 schools

High —18 schools to 18 schools

High — 3 schools to 7 schools

f Elementary— 7 schools to 10 schools

\ High —13 schools to 16 schools

High — 1 school to 3 schools

i

Elementary— 2 schools to 10 schools

High — 3 schools to 3 schools

Elementary— 2 schools to 7 schools

High — 5 schools to 6 schools

New York city is by no means a pioneer in municipal school feeding,

for in 68 of the 72 cities, the Avork is entirely in the hands of the local city

government. Chicago, Philadelphia and Cleveland are among the larger

City
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cities which have led New York in this important step. The task con-

fronting New York city, however, in organizing this work is, of course,

larger than in other communities, for if the board of education is to take

over the existing services in both the high and elementary schools, it

will operate over one hundred luncheon centers.

There seems to be fair unanimity of opinion among the workers in this

field that the receipts from the luncheons in elementary schools ought to

cover at least the cost of the food. While in a few instances, notably in

Brooklyn, the elementary school lunches have been made entirely self-

supporting, most cities have been able to do little more than meet the

cost of the food and about half of the labor cost. Philadelphia has made
its elementary school system pay by adopting the expedient of applying
the profits of the high school lunches to the deficit of the elementary
schools.

The problem of the administration of school lunches under municipal
control is greatly simplified if the two aspects of the work, the administra-

tive and the educational, are kept separate. The business of operating
one hundred lunch centers throughout the school year effectively and

economically is a task calling for executive and administrative ability

of the highest order. It would be a mistake, therefore, for New York

city to follow the example of some of the smaller cities in placing the

school lunch work under the domestic science department. The ex-

perience of all large cities seems to indicate that a separate bureau of

school feeding should be estabhshed for this work with an executive man-

ager at its head who is responsible directly to the city superintendent of

schools. The co-operation of the domestic science staff, however, should

be secured in such matters as the selection of the menus, the preparation
of certain dishes in the cooking classes to be sold at the lunch counter and
in stimulating an interest among those who attend the lunch in food

economy.
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Welfare and Housing, a Practical

Record of War-Time Management.

Bj' J. E. Hutton. London and New
York: Longmans, Green & Co., 1918.

Pp. 190. Illustrated. $1.50 net.

England's longer participation in the

war cost her more than did our shorter

participation, but it also gave her time to

learn many things thoroughly that we had

just begun to study when, on November

11, we joyously threw our lessons on the

junk heap. Among the things the war

taught or rather re-taught England—and
failed to teach us, was the value of good,
not merely decent or merely sanitary, but

good housing and good management.
Before November 11 the lesson had been

so well learned in England that it was pos-
sible to write a book about it. In America
there are not even the materials for such

a book, for not only are our war-time

housing developments still uncompleted,
but Congress seems determined to scrap
them before there is any opportunity for

them to prove of value.

In these days of violently antagonistic

propaganda it is well to know who is

attempting to guide our thoughts and
what his afEHations are. Mr. Hutton had
been for three years engaged in attempt-

ing to solve the "problems which are at-

tached to the housing of many thousands

of work people of both sexes, and catering
to their manifold needs." He was em-

ployed by Vickers, Ltd., the great ship-

building company whose hundred thous-

and employes were distributed among
several plants in different parts of the

kingdom. His task was not only to secure

these workers, but also to ensure provision
of adequate arrangements for their accom-
modation and general welfare.

So much he tells us in the introduction.

But even more important is what he tells

indirectly in the final chapter on industrial

unrest. He is keenly conscious of this

unrest; he foresaw what has occurred in

Great Britain since the signing of the

armistice, and being a beUever in a system
which provides for capital and labor,

"master" and "man," is tremendously
concerned over the "new" doctrines that

would do away with such distinctions.

"Our whole future existence," he says,

"depends upon a clear understanding be-

tween capital and labour." "Remove or

break down the barrier of suspicion and

distrust and the rest wiU follow." "It will

take time and time is precious." "Let the

'masters' get together with the 'men,' and

let both sides forget the past and be pre-

pared to meet in a spirit of compromise,
with the single purpose in view of the in-

terest of the empire and the welfare of our

great nation."

The inadequacy of these "lets" in a time

that caUs for imperatives is eloquent of

Mr. Hutton's position as a representative

of the "masters" who knows the problem,
sees clearly some ways of dealing with it,

but cannot speak in a tone of command.
If he and those hke him were granted time,

as perhaps Americans will be, they might

allay the unrest to such an extent as to

make orderly evolution possible. But
as the unrest in England is to-day greater,

the crisis nearer, than in America, so too

are the EngMsh employment managers
farther advanced than those of America,
most of whom are still concerned only with

problems inside the shop. The eleven

chapters that come between the introduc-

tion and industrial unrest cover all those

factors in the worker's life that make for

content or discontent; beside housing they

discuss canteens that provide good, hot

food without waste of time or cash; motor

transit which saves time for the firm and

prevents irritation to the worker
; hospitals

and medical services; amusements; works

pohce; the woman's point of view—a chap-

ter written by a woman which shows clear-

ly that within the works at least woman's

point of view is not very different from

164
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man's. Mr. Hutton realizes that condi-

tions of living have quite as much to do
with unrest as have conditions of work.

This he emphasizes by putting the two

chapters deaUng exclusively with housing
near the beginning of his book.

The most refreshing thing in Mr. Hut-

ton's book is its utter absence of any pre-

tense what "welfare," a term he uses with

reluctance for want of a better, is, from

his standpoint, no more than intelligence

appUed to a business problem. There is

no cant about benefits conferred, but

through the whole book there is evidence

of good will and an attempt at under-

standing to the end of securing better co-

operation and greater efficiency. The

importance of this cannot be over-empha-

sized, for were the attitude different the

value of much that is suggested would be

lessened. Even as it is, and remember-

ing that the book deals with war times,

one questions occasionally whether there

should not be clearer distinction between

war-time necessities and good peace-time

pohcies. The canteen which furnishes a

good dinner and saves for recreation time

that otherwise would be spent hastening
to and from home, undoubtedly makes for

greater efficiency in the factory. Should

it, therefore, be considered part of the

plant and run at cost, or, much more

questionable, run at a loss "for girls work-

ing short shift and not earning high

wages."
The "temporary housing" problems

h^ve ceased, we hope, to be of immediate

importance, though in discussing them
Mr. Hutton injects some observations of

continuing concern—as on his difficulties

in making members of sixteen nationaUties

five peacefully together
—the EngUsh may

perhaps learn from Americans here—and
some observations of contemporary inter-

est, as his discovery that Belgians require

special treatment because their habits and

standards of Hving are so different from

those of the Enghsh. "Candidly," he

says, 'it must be stated that their ideas

are most primitive. Thej- decline to make
use of baths if provided for them, and

lavatory accommodation is emploj'^ed for

the reception of waste vegetables, etc.,

constant trouble arising from this cause."

These are troubles American housing
workers constantly meet.

It is when he comes to permanent hous-

ing that he is most instructive. Vickers,

Ltd., built a "marine garden city" com-

mensurate with its probable normal needs,

near the plant at Barrow-in-Furness. Be-

fore the war the company owned 1,000

houses, about one-fourteenth of the whole

town of Barrow. By the fall of 1916 it

had built or financed 610 more cottages at

a cost of $750,000. It also secured the

co-operation of the rural housing organi-

zation society, through which it was able

to borrow two-thirds of the required capi-

tal from the national government (pubhc
works loan commissioners), and erected

589 cottages on an estate of sixty acres at

Crayford and 400 cottages at Erith.

Parks, playgrounds, allotment gardens,

theaters, institutes, a pubUc house, at

which the "sale of intoxicants is in no way
forced," were included in these develop-

ments. Clubs and recreational activities

were financed by the workers themselves.

The cottages are widely spaced, only ten

or twelve to the acre; they are equipped
with modern conveniences; running water,

bath, electric fights, gas for cooking, and

contain in addition to a Uving room, par-

lor and scuUery, three bed rooms. Eng-
land seems to have accepted the three-bed-

room minimum wliile we in America stijl

argue the advantages of one and two bed

rooms.

On the financial side there is again a

question. The rentals apparently bring

in a httle over 7 per cent gross on the cost

of developing the estate, ^^^lile two-

thirds of the cost was borrowed from the

government at presumably around 4 per

cent—-the rate is not given
—this does not

leave much for taxes, repairs, depreciation

and management. The cost, however,

was abnormally high because of the war,

and it may be that part of this will be writ-

ten off, as we propose to do with our gov-

ernment war villages. But again tliis is

not stated. Again the advantage of an

arrangement which brings another than

the employer into the ownership and man-

agement of the houses is not definitely
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stated, thougli it is indicated, as in the

chapter on amusements, "And, above all

things, the desire to 'leave the works out of

it' is positive. Out of Blob's pickle factory

into Blob's recreation hall is 'not good

enough' ; it is too mucli like work with the

chiUoff."

Lacking an American book, or even the

material for one based on such definite

experience, it is to be hoped that Welfare
and Housing may find its way into the

hands of the many American employers
who to-day are seriouslj' concerned over

industrial unrest and are pitifully seeking
to sooth it without looking beyond their

factory gates. To be sure, it does not

contain the whole answer; it does not even

hint at their responsibiUties as citizens for

conditions in large industrial communities.

But at least it does show that something
more than wages, hours and working con-

ditions must be considered.

.John Ihlder.
*

Budget Making in a Democracy: A
New View of the Budget. By
E. A. Fitzpatrick. New York: The
Macmillan Company, 1918. $1.50.

Dr. Fitzpatrick's reason for calling his

volume "a new view of the budget" is far

from clear. In the main it is an imcon-

vincing argument against what he calls

the "executive budget," but which he

nevertheless apparently approves with

certain slight modifications. Unfortu-

nately, the book gives the impression of

being inspired by some personal dislike of

Dr. Frederick A. Cleveland. A great deal

of space is devoted to an effort to demolish

the particular type of executive budget
which Dr. Cleveland has very vigorously
advocated. Dr. Cleveland's idea of budget
reform has been attacked before, how-

ever, notably in New York state when the

proposed constitution was under discussion

in 191.5. There is nothing new, therefore,

in that feature of Dr. Fitzpatrick's volume.

For his advocacj' of continuing appropria-
tions and his condemnation of pork-barrel

legislation he would scarcely claim origi-

nality.

Possibly the "new idea" is that budget
estimates for the so-called administrative

commissions, such as tax commissions and

public service commissions, should not be

reviewed by the executive, but should go
to the legislature without review. Dr.

Fitzpatrick's reasons for this proposal are

that these commissions, having certain

judicial functions, should be treated as

are the courts, and since these bodies have

a quasi-legislative function
"
their natural

relationship is with the legislature rather

than with the executive." This will

hardly convince those who consider tax

commissions and similar bodies to be

primarily administrative in character.

Nor will it give much comfort to those

who look forward to some co-ordination of

independent commissions. Government

by commissions is none too popular with

taxpayers now. The wisdom of multiply-

ing commissions and exempting them as

to their financial demands from the

scrutiny of the chief executive may well

be questioned.

Apparently the author's chief claim to

"a new view" of the budget is that "the

determination of the amount of public

expenditure is not a financial problem at

all, but a political and social one." While

this may or may not be considered a novel

idea, there is no doubt that it needs empha-
sis at the present juncture. There is too

much tendency to assume that "budget
reform" will reduce the tax rate. As a

matter of fact, the best system that can

be devised for preparing budget proposals,

the most ideal legislative procedure and a

perfect system of budget control and ac-

counting will not greatly reduce expendi-

tures. If the budgetary problem is one

of expanding governmental functions, it

is indeed a political and social question.

In the opinion of the reviewer, however,

nothing is to be gained by confusing this

idea of the budget as the "essence of

government" with the budget as a problem
of honesty and efficiency in financing

public activities, quite apart from social'

and political theories as to what activities

a democratic state should undertake.

Much more can be accomplished in ridding

democratic institutions of their greatest

weakness—inefficiency
—by looking upon

budget reform as a problem, to use Dr.
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Fitzpatrick's own words, of getting "a
hundred cents in service for each dollar of

public funds expended, whatever the amount

expended" (italics not the author's).

After allowing for waste due to inefficiency

and dishonesty, the amount expended is

mainly a question of policy to be decided

by the people through the proper legisla-

tive machinery. To confuse this funda-

mental problem of the extent of govern-
mental functions with the problem of

eliminating graft and waste is most un-

fortunate.

On the whole, it seems fair to say that

Dr. Fitzpatrick's volvime is too contentious

to be of much help to the practical legisla-

tor confronted with the task of putting
order and efficiency into the public house-

keeping. On the other hand, it is too

dogmatic and one-sided to be a safe guide
to the student and general reader. In

the hands of a skilful teacher or budget

expert, however, it might be very useful

in provoking discussion of the fundamental

features of budget-making.
C. C. Williamson

The Little Democracy: A Te.xt-Book

on Community Organization. By Ida

Clyde Clarke, with introduction bj^ P.

P. Claxton, U. S. Commissioner of

Education. New York: D. Appleton
and Company, 1918. Pp. XV, 253.

Mrs. Clarke has brought together
much of the best opinion and many fine

prescriptions for community organization.

Her book deals primarily with the school

community center, but contains excellent

chapters on the community garden, the

community market, and the communitj'
kitchen. The. chapters on various types
of clubs are helpful.

]\Irs. Clarke has drawn freely on the

documents of various departments and
bureaus at Washington and her volume is

especially indebted to Dr. Henry E.

Jackson of the bureau of education and
Professor Hugh Findlay of the U. S.

Department of Agriculture.

The volume cannot be pronounced an

adequate treatise on community organiza-
tion l)ecause it fails to raise or even

suggest most of the difficulties of the sub-

ject, and there is lacking either a descrip-

tive or analytical treatment of such

decisive experiments as are being con-

ducted in Cincinnati, in Framingham, in

Xew York, under the leadership of Com-

munity councils, in New Haven, under

the war bureau, in Kirks ville, Mo., under

the leadership of Mrs. Harvey. There

is no reference to the growing contact

between organized labor and the com-

munity movement, and the subjects of

immigration and Americanization are left

out.

But as far as its contents go, the book

is interesting and practical.

JoHX Collier.

*
Our Neighborhood: Good Citizenship

in Rural Communities. Bj' John F.

Smith, Professor of Social Science,

Berea College Academy. Philadelphia

and Chicago: The John C. Winston

Company, 1918. Pp. XI, 262.

Professor Smith has \mtten a text-book

for country boys and girls, wliich ap-

proaches the ideal. It gives enough in-

formation for the boy or girl to know how
to go about answering the questions at

the end of each chapter, and these ques-

tions lead out into the entire problem of

rural Ufe. As an example of method, the

book would have value for any urban

teacher as well, and for any teacher of

social science, even to graduate groups.

This text-book does more than give

facts or arouse and direct intellectual in-

terest. It is full of specific techniques,

having to do with games, household arts,

tlie protection of wild life, the reduction

of waste on the farm. There are about

seventy-five illustrations, all of which are

well chosen and clearly printed.

This book can be unreservedly recom-

mended. John' Collier.

*
Crime Prevextion. By Lieutenant-

Colonel .Arthur Woods. Princeton,

N. J.: Princeton University Press.

Pp. 124. SI net.

Although the title promises somewhat

more than the contents warrant, the book
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carries out the aim of the author, namely
to tell what a modern poUce department
has done and can do to prevent crime.

Colonel Woods is well quahfied to speak on

this subject after foiu- years of progressive

work as police commissioner of New York

City.

The book of nine chapters is a very

brief sketch on the poUce department's

relation to crime. It begins with a much
needed explanation of the hmitations of

conventional poUce methods; a chapter,

which, coupled with the one following on

educating the pubHc, if read generally,

would do much toward helping communi-

ties judge intelUgently of the effectiveness

of their police departments.

Among the causes of crime cUscussed

are poverty, mental defectives and drink

and drugs, under each of which a series of

typical cases, drawn from the experiences

of the author, are presented. The

chapters on convicts and juvenile dehn-

quency relate also by specific instances

what the New York poHce department has

tried to do in the matter of preventing the

convict from going back to his old hfe and

in guiding aright youngsters in danger of

becoming launched upon a career of crime.

While the subject matter is discussed

with an absence of technical terms, statis-

tical data and other evidences of pro-

fundity, the book has a distinct value as

an introduction to a more thorough study
of causes of crime and crime prevention.

Its easy, colloquial style is an asset because

the book is quickly and easily read and

if read arouses interest.

Arch Mandel.
Detroit Bureau of Governmental Research,

January 4, 1919.

*
]\IuxiciPAL Electric

Massachusetts. By
The Results of

Lighting in

Edmond
SchafTner

XXVII.)
Houghton

Earle Lincoln. (Hart,

and Marx Prize Essays.

Boston and New York:

Mifflin Company. 1918.

Pp. XX-l-484. .S3. 00.

It is interesting to contrast this care-

fully prepared study with the frankly

polemical book by A. M. Todd,' reviewed

1 See Vol. VIII, p. 77.

in the January issue. Mr. Lincoln, who
served as expert in charge of the 1917

census of central electric light and power
stations in the United States, is decidedly

•conservative while Mr. Todd makes his

appeal frankly on partisan grounds and

endeavors to win over the reader. Mr.

Lincoln aims to "command the full con-

fidence of the public" and claims that

he is "wholly impartial, holding no brief

for either side.
"

The book compares some thirty odd

municipal electric lighting plants with

the "most nearly comparable" private

plants and endeavors to furnish an ac-

curate and impartial study of the technical,

financial, historical and developmental

aspects of their operation. As to impar-

tiahty, however, the author does not

hesitate to leave loopholes of escape for

the hardened opponent of pubhc owner-

ship, for he says: "It must also be re-

called. . . that . . . pubUc
business has been compared with private

business at its worst in the state, from

which fact the reader is at liberty to draw

what inferences he may choose."

There is a number of chapters of pains-

taking analysis of financial and statistical

matters which apparently leave no stone

unturned. Conclusions are given in

chapter XIV, and it is here that we advise

the reader to "proceed with caution."

After the statement quoted in the preced-

ing paragraph we come upon others of a

similar nature: "In the first place, it

appears that the conditions under which

the municipal generating plants are

operating, both natural and artificial, are

more favorable to success," but their

history does not "incUcate that they have

in general been instrumental in promoting
the higher industrial development here

found."

Further: "When the pragmatic test

is applied, it becomes evident that, from

the physical, financial, and developmental

point of view, when due allowances have

been made, this group of public plants

(Holyoke excepted) have, in the more

important respects, usually lagged some-

what behind the private plants studied."

Also : "They seem not to be serving their
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more favorable territory so adequately as

are the latter." Even though the public

plants "have recently, for the most part,

been doing reasonably well," this condi-

tion is attributed to "over-conservatism

rather than to superior efficiency."

The tale goes on in similar vein with

references to "politics" and "graft"

which, "in at least one case," were "dis-

gusting beyond belief,
"
while as to private

plants it is the writer's opinion that

although "there may have been some

mismanagement and even exploitation in

the past in one or two cases, there seems

to be little real ground for complaint at

present." That the pubhc plants are

reasonably successful would seem to be

shown by the author's statement that "a

good share of their success is due to the

fact that they are dependent upon private

enterprise for that portion of the business

which is most difficult to be handled by

public officials," and he assures us that

"all credit is due them . . . inas-

much as they have been rendering, at a

comparatively low cost, service which

would in many cases have been difiicult if

not impossible to seciu-e from private

concerns." But notwithstanding this

record it is the author's opinion that in

Massachusetts at present "there is no

reason whatever why a municipality
should invest in an electric plant.

"

Dorset W. Hyde, Jr.

*

The a B C of Exhibit Planning. By
Evart G. Routzahn and Mary Swain

Routzahn. (Survey and E.xhibit Series,

edited by Shelby M. Harrison. XIV).

Pp. 234. New York: Russell Sage

Foundation, 1918. $1.50.

The value of story-telling by pictures

is generally recognized to-day by members
of the publisliing and advertising profes-

sions and the movement for graphic pres-

entation of fact information has long since

extended to the field of civic and social

endeavor. Particularly within the past

decade there have been interesting at-

tempts to present community problems
of health, sanitation, housing, and moral

welfare by means of exhibits, lantern

sUdes and motion pictiu-es. In this book,
for the first time, there is presented an

authoritative exposition of present-day
means and methods for driving home

community problems—and the remedy—
by means of exhibits. Well quahfied by
personal experience in exhibit work, Mr.

and Mrs. Routzahn have compiled a valu-

able record of their own experience to-

gether \vith the general conclusions which

they have derived therefrom.

The general scope of the book is out-

lined in the second chapter, which empha-
sizes the necessity of "having a plan," a

single, definite purpose, and that in work-

ing out the graphic expression thereof,

fuU and painstaking consideration must
be given to the type of audience it is desired

to reach and impress. The general method
to be adopted is next considered; then the

content of the exhibit
;
and finally the exhibit

forms to be employed and their arrange-

ment in the exhibit headquarters. Special

attention is given to the need for inter-

preting the exhibit after it is installed,

including printed directions, pamplilet

hterature, lecturers, "explainers" and

the like. Further preparation and inter-

pretation should be obtained through a

well-planned campaign of newspaper pub-

Hcity. The preUminary work of organiz-

ing the forces responsible for the exhibit

and directing the actual construction is

also given special emphasis. The cost

feature and the distribution of the expenses

is a problem demanding careful considera-

tion if the exhibit is to be successfully con-

ducted. After the exhibit has been shown,
and the pubUc awakened to some sense of

the importance of the subject involved,

it is important that an effort be made to

clinch this favorable impression and bring

about a desire for remedial action.

The principles and rules of action laid

do-mi along the Unes above indicated are

clearly expressed and reinforced with a

goodly number of illustrative photographs,

diagrams and charts. Of particular inter-

est are the photographic examples of good
and bad exhibit panels. Towards the

end of the book there are presented an

instructive plan for a state campaign

centering around a traveling exhibit, and
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an exliibit for continuous educational

work. The four appendices contain sec-

tions on the exhibit budget; committee

work; the Stanford baby week exhibit,

and an example of an explainer's talk.

There is a suggestive three-page biblio-

graphy which should prove helpful, al-

though it might have been made more
inclusive. The following references were

not included: The "Anti-alcohol move-
ment in Europe," Ernest Gordon (chapter
on traveling anti-alcohol exhibits); How
to Use an Exhibit, New Jersey state board

of health; "The Value of a Municipal Ex-

hibit," Lent D. Upson in the National
Municipal Review (January, 1915);

The Chicago Tuberculosis Exliibit, Bulletin

of Chicago Tuberculosis Institute (October

1, 1914); "Essentials of a Home Products

Exposition," John M. Guild. Three

articles pubUshed in The American City

were listed and general reference was made
to that pubUcation, but it might have
been well to indicate specifically the fol-

lowing: How a Siiburban Town Held a
"Know-Your-Town" Exhibit (September,

1914); "Playing Up" a City's Most Valu-

able Asset (January, 1915); An Effective

Exhibition of a Community Survey (Febru-

ary, 1915), and Spokane's Municipal
Exhibit (November, 1915).

In his preface to the volume Shelby M.
Harrison refers to the definition of the

survey as "the application of scientific

method to the study of community prob-

lems, plus such a distribution of the re-

sulting facts and recommendations as to

make them, as far as possible, the common
knowledge of the community," and he

points out the important part played by
the exhibit in this connection. Surveys
and exhibits in the past have not always
been made as effective as they could and

should have been, and there is great need

for the building up of a standardized

technique. As a first step in this direc-

tion. The A B C of Exhibit Planning wall

be found invaluable to civic and social

workers generally, and it should prove of

great aid in helping them to a larger con-

ception of their opportunities and the

methods best fitted for their expression.

Dorset W. Hyde Jr.

Home and Community Hygiene: A
Text-Book of Personal and PubUc
Health. By Jean Broadhurst, Ph.D.

Philadelphia and London: J. B. Lippin-
cott Co. Pp. 428; illustrated.

The broad scope of this book is indicated

by its title and sub-title and by the fol-

lowing outline of its contents. Communi-
cable diseases and their control, homes,

camps, schools and other community
units are each given a chapter, as are

child weKare and middle age. Next

come chapters on tuberculosis, industrial,

mental and mihtary hygiene, social and

lu-ban conditions, vital statistics, health

education and administration. A glos-

sary, notes supplementary to some of the

chapters, a brief bibliography and a de-

tailed index complete the volume.

The range of the book is perhaps too

broad for full personal understanding by
one person of the many subjects treated.

This has sometimes led the author to cite

specific authorities for matters of common

knowledge while in other cases errors or

misleading statements appear where the

author has wandered away from or mis-

understood the authorities consulted.

The chapter on sewage disposal affords

an illustration of both kinds of weakness.

Under pubUc health administration too

much space is given to federal as compared
with state and local activities, and in

general the chapter is inadequate. But

in the main the volume is sound. It con-

tains much valuaV)le information and many
stimulating suggestions. A widespread

study of its contents would contribute

materially to more healthful home and

community conditions. M. N. B.

II. BOOKS RECEIVED
A Course in Citizenship and Patriotism.

By Ella Lyman Cabot, Fannie Fern

Andrews, Fanny E. Coe, Mabel Hill

and Mary McSkimmon, with an in-

troduction by WilHam Howard Taft.

New York: Houghton Mifflin Com-
pany. Pp. 386.

A History of Suffrage in the United
States. Bv Kirk Porter. Chicago:
The University Press. Pp.260. $1.25,
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American Charities. Bj- Amos G.

Warner, Ph.D. Third Edition Re-
vised by Mary Roberts Coolidge, Ph.D.,
with a biographical preface by George
Elliott Howard, Ph.D. New York:
Thomas Y. Crowell Company. Pp.
541. $2.50 net.

Autocracy vs. Democracy. By William
James Heaps. New York: The Neale
Publishing Co. 1918. Pp. 121.

Citizenship in Philadelphia. By J.

Lynn Barnard, Ph.D., and Jessie C.

Evans, A.M. Philadelphia: The John
C. Winston Company Pp. 376.

City Ways and Company Streets. By
Private Charles Divine. New York:

Moffat, Yard and Company. 1918.

Pp. 64. $1.

Civics for New York State. By
Charles DeForest Hoxie. Revised and
enlarged. New York: The American
Book Company. Pp. 409.

Echoes op Democracy. By Edward
Gruse. Boston: The Gorham Press.

Pp. 60.

Foreign Financial Control in China.
By T. W. Overlach. New York: The
MacmiUan Co. 1919. Pp. 295. $2.

Location, Construction and Mainte-
nance of Roads. By John M. Goodell.
New York: D. Van Nostrand Com-
pany. Pp. 226. $1.

Municipal Electric Light and Power
Plants in the United States and
Canada. By Carl D. Thompson.
Chicago, 111. : Public Ownership League
of America. 1917. Pp. 149. Double
Number—Price 50 cents.

Preparing Women for Citizenship.

By Helen Ring Robinson. New York:
The Macmillan Company. Pp. 130. $1.

National Governments and the World
War. By Frederic A. Ogg and Charles
A. Beard. New York: The Macmillan
Co. 1919. Pp. 603. $2.50.

Storing—Its Economic Aspects and
Proper Methods. By H. B. T^y-
ford. New York: D. Van Nostrand
Company, 25 Park Place. 1918. Pp.
200.

The New American Citizen. By
Charles F. Dole. New York: D. C.
Heath and Company. Illustrated. Pp.
376.

The American Municipal Executive.
By Russell McCulloch Story, Ph.D.
Urbana, 111. : The University of Illinois.

Pp. 231. $1.25.

The English Village. A Literary
Study, 1750-1850. By Julia Patton.
New York: The Macmillan Company.
1918. Pp. 236. $1.50.

The Future Belongs to the People.
By Karl Liebknecht. Edited and trans-
lated by S. Zimand. With an intro-
duction bv Walter E . Wey1 . New York :

The Macmillan Co. Pp. 144. $1.25.

The New America. By Frank Dilnot.
New York: The Macmillan Company.
Pp. 145. $1.25.

The Results of Municipal Electric
Lighting in Massachusetts. By
Edmond Earle Lincoln. New York:
Houghton, Mifflin Co. Pp. 484. $3.

The War Program of Social Work.
Proceedings of the National Conference
of Social Work. 1918. Kansas City.
1918. Pp. 722. $2.50.

The Woman Citizen. By Mary Summer
Boyd. New York : Frederick A. Stokes

Company. Pp. 260. $1.50.

III. REVIEWS OF REPORTS

Plan of Minneapolis.*
—In the foreword

of this elaborate presentation of a most

elaborate plan, these significant words are

quoted from the resolutions of January 7,

1910, preliminary to the formation of the

Civic Commission: "Therefore, be it re-

solved that this Citizens Committee elect

a Civic Commission to investigate and

report as to the advisability of any public

^Plan of Minneapolis, prepared under the direc-

tion of the Civic Commission by Edward H. Ben-

nett, Architect. Edited and written by Andrew
Wright Crawford. Published by the Civic Com-
mission, Minneapolis, 1917. Quarto, 227 pages,
with many tinted and colored illustrations and

maps.

works in the city of Minneapolis which, in

its opinion, will tend to the convenience

and well-being of the people, the devel-

opment of business facilities, the beauti-

fying of the city, or the improvement of

the same as a place of residence."

The importance of planning is empha-
sized by the editor who saj's: "In the

growth of cities it is difficult to bring the

mind to realize with adequate conviction

the fact that the future is just as sure as

the past, that the time of doubled, trebled

and quadrupled growth will come just as

surely as tomorrow's sun will shine." It

is on this basis that a plan is proposed "for
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a city of one and two million population
while yet Minneapolis is under a half

million," and with the general idea that

Minneapohs is to become a "city useful"
as well as a "city beautiful." Mr. E. H.
Bennett of Chicago, long the associate of

the late Daniel II. Burnham (who gave
impetus to all city planning by his White
City of the Cliicago Exposition in 1893),
was selected "to make a study of Minne-
apohs with outside eyes."
Some twenty chapters cover every point

of the plan, including a careful presenta-
tion of approaches, arteries of traffic, the

pubhc centers, the w^ater fronts, transpor-
tation, housing, parks and playgrounds,
raihoad hues and all other features of a

great community, the smoke menace and
the skyscraper. Concluding chapters,
deal with "The Economic Value of Beauty
to a City," and the financial and legal

phases of the whole scheme.

Particularly interesting is the daring
plan for "a series of low-level and high-
level drives on each side of the Mississippi
River." The "low-level roadways will

give access to the water. The high-level

roadways will link all the bridges into a

completely coordinated traffic arrange-
ment," while "the raihoads will be undis-
turbed."

This great and comprehensive plan, in

which beauty is the consistent by-product
of utihty, is a worthy .addition to the
series of dreams of fair cities which are to
be reahzed in America, now that the
world is at peace and that the high patri-
otic spirit of our people is being turned
into channels of construction instead of

destruction. The Bennett plan is a great
scheme greatly set forth, in harmony
thi-oughout with the noble paragraph
quoted from Daniel H. Burnham at the

beginning of the book: "Make no httle

plans; they have no magic to stir men's
blood and probably themselves will not
be reahzed. Make big plans; aim high in

hope and work, remembering that a noble,
logical diagram once recorded will never

die, but long after we are gone will be a

hving thing, asserting itself with ever-

growing insistency. Remember that our
sons and grandsons are going to do things

that would stagger us. Let your watch-
word be order and your beacon beauty."

J. Horace McFarl.ajstd.

Self- Owning Towns of Tomorrow.—
A unique series of articles, entitled "Self-

Owning Towns of Tomorrow," has re-

cently been running in the press through-
out the country. The prunary purpose of
the articles is to interest the pubhc in the

program of the Committee on New In-
dustrial Towns, which was organized in
1916 for the purpose of studymg methods
whereby the unearned mcrement created
in various locahties by the influx of new
population following the establishment of
new industries may be anticipated, con-
served and converted into extra annual
revenue for the community. One might
suppose that an exposition of such a sub-
ject would prove an excellent tonic for,
even the most inveterate case of insomnia.
Quite the contrary, however, is the truth
for the writer of the series, Richard S.

Childs, has the rare knack of making even
the driest subject not only readable but

interesting.

The series includes ten articles on such
subjects as "Land Booms and Their
Sinister Meaning"; "Gary—A City by
Decree"; "The New Kind of Mill

Villages"; "How to Create a Taxless

Town"; "Letchworth, the Enghsh Gar-
den City"; "How the British Workers
Beat the Land Speculators"; "The New

*

Government-Owned Villages of Britain";
"The New Government Towns"; and
"The Government's Plans."

The article which will command the
most attention is probably that on "How
to Create a Taxless Town." This presents
in a rough way the constructive program
of the committee for the estabUshment of
new industrial towns. The method out-
Imed may be best stated in Mr. Childs'
own words :

Select a tract apart from any existingtown and buy enough land to give your
projected village a broad protective belt of
your own land. Then your action in
bnngmg an influx of population to that
area will not confer a windfall of rising land
value upon the downtown business front-
ages of a neighboring towTi, nor enrich a lot
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of undeserving nearby land owners on your
borders. The increment will be all your
own.

Plan your town so as to discourage the

movement of the people into outside un-
controlled areas for purposes of buying
supplies, so that the man who wants your
people's trade must establish his store on

your land and come with his family and
clerks to live in your town. Make it, in

other words, a self-contained and self-

sufficient town, by every legitimate
device! If possible, make shopping at-

tractive by the provision of a good store

center, lights, arcades, etc., so as to draw
trade Jfrom the neighboring villages and
farms" Your conunercial values will be

your "velvet" and you can make your
Main Street frontages worth $500 a front

foot.

Encour.age and facilitate the coming of

other industries.

Don't sell a foot of land except to

churches and, if necessary, to factories.

Lease the land with or without buildings
and make the leases as short as possible so

that as the town grows and land becomes
still more valuable, you can readjust the

rentals. Residential streets will not alter

much in value even if the town grows large,

and land leases of fifteen or twenty years
are permissible. But your business front-

ages must be on short leases or with fre-

quent impartial reappraisals, or on some
sUding-scale basis that changes with the

growth of population or the local payroll.
Men who build on leased land will need

special co-operation in getting mortgage
money. Sell houses, if you like, but not
the land beneath them.

Limit the dividends of your land com-

pany to 5 per cent aimually and retire the

invested capital by a sinking fund or

amortization process.
Use the excess income to increase still

fm-ther the attractiveness of your town,
thus strengthening your land values.

There will be an excess and a big one, con-

sisting of the annual value of that $250

per capita of unearned increment, or say
$12.50 a year per person on top of ordi-

nary taxation of about $10 a year.

Roughly, the money available for com-

munity purposes will thus be double

ordinary town revenues!
When the town gets well under way, let

the people elect the directors of your Land
Company, subject to a deed of trust so

that the principle of group ownership Avill

never be impaired, you exchanging your
stock investment for serial mortgage
bonds.
A town with double normal revenue, a

town that owns all its underlying land, a
town that turns the full annual value of

the land into the common treasury,

won't need any taxes. But remove taxes
and land values would jump, so you will

press them down again by correspondingly
enlarging the rental you claim for tax-
free land, so it comes to the same thing in

the end—a doubled public revenue.

What makes the appearance of these

articles especially opportime at this time is

the disposition which must soon be made
of the towns and suburbs built by the

government during the war. As Mr.

Childs states: "Nothing but some form of

group ownership or local municipal owner-

ship or private single ownership under a

limitation of profits will convey to all the

people of these towns the fuU value of their

novel heritage."

Herbert S. Swan,
Executive Secretary, Zoning Committee.

New York City.

*
Survey of the City of Springfield, Il-

linois.—-The Russell Sage Foundation's

survey of the city of Springfield, Illinois,

was completed in the autumn of 1914 after

several months of field study. The

findings and recommendations were first

made public in Springfield through a sur-

vey exhibit held in the state armory and

through the local newspapers, and these

efforts were reinforced by a series of pam-
phlet reports which have been very widely

cumulated. These pamphlets are now as-

sembled in two portty volumes, which are

soon to be followed by a third as a sum-

mary.
The introductory note makes it clear

that the appearance of these volumes at

the present time has very little to do with

the Springfield survey. Adequate pub-

licity for survey purposes was acliieved by
the pamphlet reports as originally pub-

lished, and the principal apology for reis-

suing them in book form is the suggestion

that they have a mission as a general

treatise on the subject of urban social and

political institutions.

As merely a survey report on the city of

Springfield, these volumes would be en-

titled to much praise in spite of some

obvious shortcomings. The fact-gather-

ing is shown to have been exceptionally

thorough and apposite, and certainly the

methods of presenting the facts are far
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superior to those employed in the great

majorit}' of survey reports. Probably it

is also accurate to say that the analyses of

the facts and the recommendations based

thereon will not suffer by comparison with

what has been done in other survey reports.

But when we are required to evaluate

these volumes as a reference work on the

civic problems of American cities, we are

assailed by persistent doubts. Really it

can not be said that they contribute much
that is new to the literatui-e on American

cities except the facts about Springfield.

Nor is there any manifest advantage in ap-

proaching every problem via Springfield,

and in many instances it is obviously a

disadvantage because the conditions in

Springfield either forbid extensive dis-

cussion of subjects that a general treatise

should exhaust or conversely demand much

space for matters that are not of great

moment in most cities. To illustrate:

The well and privy menace is elaborately

treated in this report, while the question of

sewage engineering is dismissed with four

very superficial pages; yet it is a fact that

the latter problem is the more important
in most cities.

This calls attention to what, from the

standpoint of a general treatise, is perhaps
the most saUent defect of these volimies;

namely, the assumption that the problems
of Springfield are representative because

Springfield is what has been termed a

"typical" American city. Persons ex-

perienced in mvmicipal surveys well know
the danger of generahzing on the basis of

conditions found in a single city. There

comes to mind, for instance, a city quite as

typical as Springfield which sets standards

for the country in the scientific assessment

and collection of taxes but is veritably a

plague spot in the matter of garbage

disposal. Why the co-existence of the

extremes of progress and retardation?

Investigation revealed that the progress

in scientific taxation was chiefly attribut-

able to the efforts of a few influential and

aggressive officials who had become cranks

on that subject, while the problem of

garbage disposal had simply been neglected

by every one. Certainly this incalculable

personal factor would render this particular

city a very dubious basis for generalization.

And a survey report on this city, typical

though it be, would stress the garbage

problem far in excess of its relative im-

portance in the majority of American
cities and would probably sUght the tax

problem, and consequently it would be

defective as a treatise on the social and

political institutions of American cities.

In sum it must be said that a survey re-

port has one purpose and a general ref-

erence work another, and the volmnes here

under review are limited by that fact.

Like all survey reports they contain dis-

cussions which wiU be of interest and value

beyond the boundaries of Springfield; but

they do not and can not constitute a well-

balanced and adequate text-book on

American cities and their problems.

Chester Collins Maxey,
New York Bureau of Municipal Research.

*
Excess Condemnation.—If any ad-

ditional proof were required as to the need

of excess condemnation in street widenings
and extensions it is supplied in the excel-

lent report recently published by the

Chicago Bureau of PubUc Efficiency.^

One diagram after another is presented in

this brief showing the narrow, elongated

gores left on the widened sides of the

Michigan Avenue and 12th Street improve-
ments. The triangular strips which wiU

be left on either side of the proposed

Ogden Avenue Extension, unless it is

carried out by excess condemnation, are

also shown.

It is upon these illustrations exhibiting

in the most graphic and striking maimer
the evils incident to the re-planning of

streets where only the minimmn land

necessary for the street itseK is taken by
the city that the bureau builds its case for

a constitutional amendment giving the

cities of IlUnois the power of excess

condemnation. And the illustrations used

' Excess Condemnation. Why the City cf

Chicago should have the power, in making public

improvements, to take property in excfs.=, of actual

rei)uircments. Report prepared by the Chicago
Bureau- of Public Efficiency. September, 1918. 5S

pp.
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are the best possible argument for excess

condemnation. Indeed, if streets could

be widened or extended in sections al-

ready subdivided without destroying the

usefulness of adjoining land, there would

be little if any justification for the taking

of more land than is actually required for

the improvement.

Every time a new street is projected or

an old one widened in the platted parts of

our cities the lots through which the street

is cut are necessarily destroyed, the ex-

tent of the destruction being conditioned

partly by the size of the lots and partly

by the orientation of the lots with ref-

erence to the improvement. Few dream

how much of the new frontage is rendered

useless until it is consoUdated with rear

land. Approximately one-fifth of the

three thousand hnear feet of property

fronting on the widened portion of Michi-

gan Avenue will have a depth varying be-

tween seven and fourteen feet! The ex-

tension to Ogden Avenue, if carried out as

proposed, would leave ninety-three rem-

nants, with a total frontage of thirty-three

hundred feet, too small or too irregular in

shape to be available for building. It is

figures like these which convince one that

such excess takings of land as are necessary

to obtain an economic re-plotting of the

new frontage constitute good business

practice even though they may sometimes

have to be executed at a financial loss to

the municipality.

The primary object of a street improve-
ment is not to make it absolutely impossi-

ble to use the adjoining property
—as one

might mistakenly suppose upon viewing

the extension of Seventh Avenue, New
York, Fairmount Parkway, Philadelphia

or Twelfth Street, Chicago,
—but to

faciUtate the movement of city traffic by
providing new or wider thoroughfares.

Were we of a cynical disposition we might
ask whether it were not better that the

erstwhile village streets should choke with

metropoUtan traffic than that the ap-

pearance of the city should be forever

marred and ruined as a result of improve-
ments executed without regard to the re-

plottage of contiguous and neighboring
land.

This pamphlet is the bureau's first essay

on city planning. As such it is most

welcome and may we have more of them.

Herbert S. Swan,

Secretary, Zoning Committee^

New York City.

*
A Review on the Report of the New

York Police Department (First half 1918).—Brevity in a departmental report is a

virtue only when the value of the report is

not destroyed by too summary a docu-

ment. The brevity of the semi-annual

report of the New York PoUce Depart-
ment for the first half of 1918 is not a

virtue.

The report under discussion gives a

sketch of six, or to be more exact, of prac-

tically five busy months occupied with

reorganizing the department on the basis

of a curtailed force due to the government
di-aft. Throughout the report, however,
there is evidence of a tendency almost

verging on eagerness to point out the

greater efficiency and economy of the de-

partment during the first half of 1918 over

the same period of 1917. In view of the

fact that there was a change in adminis-

tration, a full recital of facts, with the

conclusions self-evident, would have made
the report more valuable as a pubhc docu-

ment.

The one outstanding feature impressing
itself upon the reader of the report is the

economies of $777,158.23 effected during

the period of six months. This covers

among other items a reduction of 926 men,
683 of whom were drafted by the govern-

ment and whose places were not filled by
the Pohce Commissioner although he had

authority to do so. The questions nat-

urally arise as to whether the commission

and detection of crime had increased or

decreased because of this shortage of men;
how the additional pohce problems facing

New York City because of the war were

met.

If we turn to the crime statistics we
find them too meager to offer any answer

one way or another. A comparison of

arrests by the detective bureau for fel-

onies for the first six months of 1918 and

for the same period in 1917 shows a de-
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crease for the former period except in

three classes of felonies; but there are no

figures showing whether the commission

of crime had increased or decreased. Fur-

thermore a two-year comparison in crime

furnished insufficient data for a conclu-

sion. Footnotes on page 13 of the report

do show the number of cases of loft and

store burglary, assaults and robbery, lar-

cenies and attempted and miscellaneous

felonies reported in January and in June

of 1918, showing a reduction in the latter

month, but it is not shown over a period

of years whether or not a reduction of

those crimes in the early summer is normal.

Neither is the question raised as, to the

effects of drafting into the army of thou-

sands of young men.

As to the manner of carrying additional

burdens with a reduced force, we find no

data showing the organization and dis-

tribution of the force. Nor is it clear that

the administration desires a reduced force

or would voluntarily maintain it at its

curtailed strength.

In comparing the sick days of the force

for the two half years of 1917 and 1918

the report shows 9,844 less sick days for

1918 or a saving of 16 per cent in sick

days. But no consideration is taken of

the 926 fewer men on the force in the

first half of 1918. In other words the sick

days per man should be used if a real

basis for comparison is desired.

These instances are extracted from

among many not to question the efficiency

of the New York FoUce Department, but

merely to emphasize the fact that if the

pubhc is to take an intelligent part in gov-

ernment it must have complete and com-

prehensive statements from governmental

departments. Possibly because it is only
a mid-year report much information that

would ordinarily be included in a depart-

mental report was omitted. Even though
brief the report does not leave a particu-

larly clear conception, because of its poor

organization and sequence of topics.

In short, the report does not give the

public all the information it ought to have

nor is the information given presented in

such a manner as to help the pubhc decide

how efficient its pohce department is.

This report does portray, clearly, the man-
ner in which our public affairs are admin-

istered, the "on again, off again, gone

again, Finnegan," methods of ever chang-

ing departmental administrations, with

existing policies and methods being dis-

carded before given a reasonable chance
of proving themselves.

Akch M. Mandel.
 

Rainbow Promises in Education.—
Some months ago I came across a pamphlet
entitled "Rainbow Promises in Educa-

tion," published by the Institute for Public

Service (51 Chambers Street, New York

City) of which Dr. WilUam H. Allen is

director. Its purpose is to attack the as-

sumption of the General Education Board
that public schools are bad and can be re-

formed through an experimental school

which it was about to set up in New York
in connection with Columbia University.
I had become somewhat accustomed to

such assumptions on the part of founda-

tions, and viewed them as evidence of

naive conceit and more or less conscious

bravado which please the foundations and
do little harm. Recently I have again

gone through the pages of "Rainbow
Promises of Education" and have medi-

tated on the wisdom exhibited therein.

The war has diverted us from problems
which were at the fore when it was written

and has stimulated us to solve new and

greater ones.

It is interesting to note how little has

been accomplished by the experimental
school referred to in aid of reconstruction.

As pointed out by Dr. Allen, tlie pubhc
schools have not waited and will not wait

for this or that foundation to shape their

courses of instruction or to direct their

methods. The pamphlet referred to gives

abundant evidence that alert minds in

every corner of our country are overhauling

public school systems and rejecting out-

worn material and methods. More than

this, the pamphlet is a call for schoolmen

to appreciate the importance and dignity
of their work. It is a genuine pedagogical
treatise. There is no need for the pubhc
to wait until some privately endowed

"experimental school" shows the way.
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The path to progress is being opened up

by the workers in the public school them-

selves. In fact any alleged demonstra-

tion made in the type of school established

by the General Education Board is open
to suspicion. Only in institutions in which

a normal clientele is found and in which

a publicly selected force controls can we

hope for progress. One of the essential

elements in experimentation is reasonable

normality of conditions.

Albert W. Rankin,

University of Minnesota.

*
Street Cleaning in the City of Roches-

ter.—An excellent example of the manner
in which a Bureau of Municipal Research

can justify its existence is the Report on

the Problem of Street Cleaning in the City
of Rochester, N. Y., recently published

by the Bureau of Municipal Research of

that city. This little volume of 135 pages

is the second of three reports on the sani-

tary services of the Department of PubUc

Works, the result of more than a year of

study. The Rochester bureau is strongly

manned as regards engineering, so that

any technical study produced by it is sure

to be of merit.

The street-cleaning problem is ap-

proached as almost entirely one of methods

and equipment. The increasing use of

hard-surfaced pavements in recent years

has revolutionized the problem of street

cleaning, bj- rendering street dirt more

objectionable and by rendering easy its

removal by mechanical equipment. With

the tendency of many city officials to let

well-enough alone, it is a fortunate city

which can have the whole field of modern

street-cleaning experience surveyed for it,

and the conclu.sions apphed in detail to its

own pecuhar pi'oblems. Rochester is such

a fortunate city.

The report is based on field observations,

performance tests of equipment, and study
of the records of the Department of Public

Works. It is divided into two parts, one

deaUng with the organization and control

of force, covering the sub-topics of finance,

organization and distribution of force,

distribution of the work, proposed bureau

of sanitation, and records; the other, deal-

ing with methods and equipment, contains

the sub-topics of hand sweeping, street

flushing, machine flushing, wagon flush-

ing, hose flushing, street sprinkling,

machine sweeping, squeegees and vacuimi

cleaners, and special street problems.

The report is attractive and readable,

and is amply suppUed with maps, charts,

tables and photographs. It makes a real

contribution to the Uterature in this field.

Sedley H. Phinney.

Philadelphia.

*
Financial Standing of Portland, Oregon.—For many years the federal census

bureau has pubUshed a volume of financial

statistics of cities, giving detailed informa-

tion in regard to revenues and expenses of

cities of over 30,000 population. Al-

though these data have been analyzed
and tabulated in such a way as to make it

possible to compare the achievements of

one city with another, very little use has

been made of the data by the municipali-

ties reported upon. It is of interest,

therefore, to note a study of Portland,

Oregon, based on these census figures,

which was published in the Oregon Voter

of November 16, 1918. The writer has

compiled from the census report for 1917

and illustrated graphically the figures for

the principal sources of revenue and ex-

penditure and the indebtedness of thirty

of the largest cities, calling special at-

tention to Portland's rank in each table.

With few slight exceptions the figures have

been reproduced without error. In their

interpretation, however, it is apparent that

certain important considerations have

been overlooked. Special attention is

called, for instance, to the fact that Port-

land's $15.69 per capita revenue from the

property tax was the third lowest among
the thirty largest cities. Nothing is said,

however, about its revenue from special

assessments which was $7.55 per capita, or

next to the highest in the list and more

than thi-ee times the average. Portland

gets 24.5 per cent of its revenue from

special assessments and special charges for

outlays which is the largest per cent for any

city in the United States above 30,000

population, except Wichita, Kansas. Port-
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land has also been borrowing heavilj' so

that she stands near the top in per capita

interest payments. These financial statis-

tics of cities are published with commend-

able promptness and should be used more

generally by the municipahties to learn

how they stand in comparison with others

of their class. Great care must be ex-

ercised, however, to insure that the items

compared are in actual fact strictly com-

parable. ^ ^ Williamson.

*
State Boards of Control.—Texas is in

need of a central authority for the super-

vision of charitable and correctional in-

stitutions. A citizen's commission on

charities and corrective legislation ap-

pointed by Governor Hobby, with Elmer

Scott of Dallas as secretary, presents in this

report^ a summary of legislation in various

states affecting charitable and correctional

institutions. The study is confined mainly
to twenty-six states possessing some form

of centrahzed authority, though some at-

tention is given to states with two or more

boards whose functions are both admin-

istrative and supervisory. Eight states

have no general board. Some thirteen

other states are not considered because

they add nothing new, or for other reasons.

The states are separated into three classes:

(1) states whose boards are purely super-

visory, with stipulated powers of investiga-

tion and advice; (2) states whose boards

are administrative; and (3) states with

two or more boards whose functions are

both administrative and supervisory.

The body of the study takes up such ques-

tions as appointment of state board,

members, maintenance cost, authority

and powers, institutions, etc.

The method of presentation though

perhaps a bit overtechnical is neverthe-

less accurate and convenient for reference

purposes. Social and civic workers gen-

erally will find the study valuable as a

handbook of information regarding the

social legislation of the different states.

1 Summaries of state laws relating largely to

centralized state authority or supervision over pub-
lic and private benevolent, penal and correctional

institutions. Compiled bv the Civic Federation of

Dallas, Texas. 1918. 75 pp.

The report also contains a summary of

a questionnaire to prominent men and
women which furnishes an interesting ap-

praisal of the value of various forms of cen-

trahzed control of supervision.

Dorset W. Hyde, Jr.

*
Causes of Dependency.—The New York

State Board of Charities, through its Divi-

sion of Mental Defect and Dehnquency, is

pubhshing a series of Eugenics and Social

Welfare bulletins. Number 15, recently

issued, is a report of 46 pages on an inves-

tigation of "The causes of dependency,"
based on a Survey of Oneida County,
which was selected as a representative

community. The field work was con-

fined to famiUes of patients in various state

institutions coming under the jurisdiction

of the State Board of Charities. Out of

the voluminous data and painstaking

analysis, one practical conclusion arrived

at is that "aU attempts by philanthropic

persons or agencies for the rehabihtation

of such social defectives must first discern

with scientific exactness their positive

defects and then really meet the needs of

the specific defects of the sick, defective,

dependent, or anti-social citizen either in

the mental or physical sphere, or both."

*
A Corporation Budget System.—In the

management of pubUc business it has be-

come customary to look to private cor-

porations for examples of efficient organi-

zation and administration. Little infor-

mation has been available, however, in

regard to the budget praptices of large

corporations. For tliis reason an article

on the Guaranty Trust Company's budget

system, which appears in the December,

1918, issue of the Giuiranty News (140

Broadway, New York), may interest

students of budget reform.

*

Municipal Junk Yards and Collection of

Waste Paper is the subject of an interest-

ing report prepared by Frederick Rex, li-

brarian of the Chicago Municipal Reference

Library for Alderman Kennedy. It out-

Unes the situation in Chicago and shows

what has been done in Cleveland, Roches-
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ter and British cities. The report con-

tains much valuable information and many
useful suggestions.

*
Governors' Message.—A comprehen-

sive summary of the subjects treated in the

messages of the governors to their respec-

tive legislatures convened in January (with

the exception of Arizona, Delaware, Ne-

braska and Oklahoma) is published in the

February 15 Bulletin of the Public Affairs

Information Service. The work is well

done and constitutes a most valuable

guide to the subjects and suggestions

which our American executives are con-

sidering.

*
The Probable Rate of Demobilization

was discussed at the Rochester Conference

by Professor H. G. Moulton (of the Univer-

sity of Chicago), who has been connected

with the War Labor PoUcies Board. He

gave a brief but comprehensive summary
of the factors in the situation, basing his

remarks on a striking diagram which has

since been reproduced by the War Labor

PoUcies Board. Copies of this reproduc-

tion can be had by writing to the offices of

the Board in Washington.

*

Dayton Municipal Review is the title of

a monthly pubUcation the 1,000 and more

employes of the city of Dayton propose

issuing to promote efficiency and good-

fellowship and to improve their work and

obtain better results for their employers—
the taxpayers. The first issue, January,

1919, contains only four pages, but they
are interesting ones. The city bears the

expense of the initial number, though
hereafter the pubhcation is expected to be

self-supporting. The Dayton Municipal
Revieio represents a departure from the

ordinary type of municipal pubUcation.
Most of them are designed to carry nothing
but official news and advertisements and

are consequently municipal publications

only in the narrow sense of the word.

The Dayton Municipal Revieu: is the

natm-al outcome of an enthusiasm that

prevails among the men and women work-

ing for the city and furnishes evidence of

an unusual relation between city employes
and the community which they serve.

*
A World Center of Administration.—

Under this title Hendrik Christian Ander-

sen has pubUshed an illuminating plan for

working out a project of an international

city or an administrative center for the

league of nations. "The architectural

plans as well as the legal and economic

aspects in detail of this administrative

center have been most carefuUy carried out

and as you are famiUar with its humani-

tarian benefits and international scope

toward faciUtating more fraternal and

economic relations, and as this appears to

be the psychological moment for present-

ing the project at the peace conference to

the governments and people, explaining

the utiUty of this work upon which seven-

teen years of concentrated labor have been

spent, I earnestly beg you to aid me in

asking the sincere support of your govern-

ment as well as any of your friends who

may be connected with the press, who can

give a wide and appeaUng reason for the

estabUshment of the administrative center

planned for the league of nations."

Mr. Andersen's plans are being put
forth by the World Conscience Society, 3,

Piazza del Popolo, Rome, in a large volume

de grand luxe and sent to the rulers and

parUaments of aU nations and will be fol-

lowed by the economic and legal argu-

ments.

The whole effort represents a very in-

teresting idcaUstic movement which will

appeal to those who are urging a better

organization of the world. Should it be

possible to estabUsh such a world center

it would unquestionably make for greater

soUdarity for the nations of the world.

*
Kalamazoo Municipal Bulletin will be

published occasionaUy for free distribu-

tion to the citizens of Kalamazoo. It is

an attempt to inform the pubUc of how the

commission manager form of government
is operating in that city, what it has accom-

pUshed and what it has under way and

what it contains for the future. The first

number bears the date of February, 1919.
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Encyclopedic Des Villes et de L'Art

Civique.
—The preliminary pages of this

encj-clopedia have been issued by the

organizing director, Louis Van der Swael-

men, from his offices in Amsterdam, Hol-

land. They represent a very important
and interesting contribution to city plan-

ning and development which American
students will studj' with profit.

Civic Comment is the title of a striking

clipping sheet, now being put out by the

American civic association. It deals with

sundry important topics including a num-
ber that are of urgent importance Uke

Municipal Work for the Unemployed,

Comprehensive Plans for Federal and Mu-
nicipal, Don't Let the War Gardens Become

Peace Deserts, Danger in War Memorials.
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Davenport. City Engineer. City

planning for Davenport, 1918. 81 pp.
maps, charts, plans.
FoRR (Albert). A plea for better bus-

iness centers in our surburban towns.

(Arch, and Engr. of Calif., Dec, 1918:
81-85. illus.)

Kimball (Fiske). The origin of the

plan of Washington, D. 'C. (Arch. Rev.,
Sept., 1918:41-45.)
Locke (W. J.). The power to estab-

lish set back lines, from a legal standpoint.
(Pacific Municipalities, Nov., 1918: 471-
474.)
New Townsman. New towns after the

war. An argument for garden cities.

1918. 84 pp.
Prepared by the English National Garden

Cities Committee.
RouTH (J. W.) and Cartwright (F. P.).

City plan commissions. Then- organiza-
tion and effectiveness—opinions from ten
cities analj'zed and compared—organiza-

The work of

1-2. (Arch.

457-464, 503-

tion adopted by Rochester, N. Y. (Mun.
Jour., Dec 7, '1918: 447-448.)

St. Louis. City Plan Commission.
St. Louis after the war. 1918. 31 pp.

Introduction by Winston Churchill.

Thompson (F. L.) and Allen (E. G.).
The town plan and the house, an oppor-
tunity for national economy. [1918.]
41 pp. diagrs.
Waller (A. G.). Town-planning in

New Zealand. (Amer. Inst, of Archs.,
Jour., Dec, 1918: 567-577.)
Civil Service
Anon. Public employes and civil serv-

ice. (Modern City, Dec, 1918: 23-27.)
Dana (Richard H.). The merit sys-

tem in war. (Outlook, Jan. 8, 1919:

57-58.)
New York State. Civil Service

Commission. Civil service law, rules and
regulations for the classified service as
amended to July 20, 1918. 1918. 104 pp.
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house—an element in reconstruction.
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tems of six modern nations. 1918. 510 pp.
Snedden (David). The practical arts

in general education. (Teachers Coll.

Record, Jan., 1919: 15-33.)
L'nited States. Bureau of Educa-

tion. Educational survey of Elyria,
Ohio. 1918. 300 pp. (Bui., 1918, no. 15.)

Industrial Education

Anon. How federal, state and local

governments are co-operating to promote
trade and industrial education. (Amer.
City, Dec, 1918: 456-460.)

I\IiTCHELL (John) . Vocational rehabil-
itation of crippled industrial workers.
1918. 16 pp.

Reprinted from report of fifth biennial confer-
ence of CathoHc Charities, Sept. I.S-IS, 1918.

Morgan (D. S.). State administration
of vocational education. (Amer. Pol. Sci.

Rev., Nov., 1918: 674-676.)
United States. Federal Board for

Vocational Education. Buildings and
equipment for schools and classes in trade
and industrial subjects. Nov., 1918. 77

pp., plate, illus. (Bui. no. 20.)
Welfare Federation of Cleveland.

Education and occupations of cripples,

juvenile and adult. A survey of all the

cripples of Cleveland, Ohio, in 1916. Re-

ported by Lucy Wright and Amv M.
Hamburger. Oct., 1918. 227 pp., plates.

(Pubs, of the Red Cross Inst, for Crip-
pled and Disabled Men, series 2, no. 3.)

Fire Prevention
Anon. A fire prevention law. A Cana-

dian act for suppression of fires, which was
one of the first to be passed. (Fireman's
Herald, Nov. 2, 1918: 350-352.)

. The Bureau of Fire Prevention
in Chicago. (Nat. Fire Protec Assoc.

Quart., Oct., 1918: 149-154.)
Devereux (Washington). What can

the municipal electrician do to aid in fire

prevention? (Fire and Water Engrng.,
Dec. 18, 1918: 442-443.)
Gasser (C. a.). Peace outlook for

fire prevention. (Fire Protec, Jan., 1919:

12-13.)
Hilton (F. L.). Individual UabiUty

for fires due to carelessness or neglect.

(Fire and Water Engrng ,
Jan. 1, 1919: 30.)

Paper read before the annual convention of the
PaciGc Coast Fire Chiefs Association.

Fire Protection
Anon. Protection of life against fire.

Pt. 1—exits, fire alarms, and fire drills.

(Safe Practices, 1918. 16 pp. illus.)

Fleming (T. A.). Problems fire mar-
shals must confront. (Fire Protec, Jan.,
1919: 10-11.)
Rigby (C. E.). Fire protection in

manufacturing plants. (Amer. Soc. of

Mech. Engrs. Jour., Oct., 1918: 842-847.)
Health Insurance
Commonwealth Club of California.

Health insurance. (Trans., Oct., 1918:

265-335.)
How^ELL (Thomas). Workmen's com-

pensation, health insurance and hospitals.
A far-sighted discussion of the future rela-

tion of charitable hospitals to industry,

indicating vast changes which the future

mav have in store. (Modern Hospital,

NoV., 1918: 414-416.)
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Howell (Thomas). Health insurance
and its relation to hospitals. Favorable
conclusions with regard to health insurance—

opportunity for hospitals to Ijecome hub
of system—advantages to be received.

'

(Modern Ho.spital, Dec, 1918: 466-468.)
Tucker (George E.). Compulsory

health insurance. I. (Amer. IndiLstries,

Jan., 1919: 19-20.)
Address delivered at the Eighth Annual Meeting

of the International Association of Casualty and
Surety Underwriters, New York City, Dec. 4, 1918.

Highways
See also Motor Vehicles, Roads, Street Cleaning.

DiLBREE (R. E.). Construction meth-
ods employed in building Lincoln High-
way Cut-off across the desert at Gold Hill,
Utah. (Mun. and Cy. Engrng., Dec,
1918: 195-197.)
Ellingson (O. J. S.). The State High-

way Law and its relation to the cities.

(Texas Municipalities, Jy., 1918: 99-103.)
Hirst (A. R.). Principles controlling

the layout, marking and maintenance of

trunk highway systems. Detailed ac-

covmt of methods followed by Wisconsin

recently in inaugurating a 5,000-mile
system of state-maintained highways—
patrol system, paid for by state, is adniin-
istered by counties. (Engrng. News-
Record, Dec. 12, 19, 1918: 1065-1068,
1128-1134. iUus.)
Paper read before the Joint Highway Coneress,

Chicago, Dec. 12, 1918.

Mehren (E. J.). A suggested national

highway policy and plan. Phenomenal
growth of interstate motor traffic, favor-
able attitude of government and people,
and magnitude of problem make sugges-
tion timely. (Engrng. News-Record,
Dec. 19, 1918: 1112-1117.)
New Jersey. State Highway Com-

mission. Report of state engineer on
state highway svstem [by Gen. Geo. W.
Goethals]. 1918. 12 pp.

Stilgoe (H. E.). The city of Birming-
ham arterial roads improvement. [Pts.

1-2.] (Surveyor and Mun. and Cy.
Engr., Oct. 25, Nov. 1, 1918: 200, 211.)
United States. Bureau of Public

Roads. State highway management,
control and procedure; by M. O. Eldridge,
and others. Pts. 1-2. (Pub. Roads, Aug.,
Sept., 1918: 24-48, 36-52. charts.)

Results of investigations in the several states
conducted by the Bureau of Public Roads. A sep-
arate section is devoted to each state, as follows:

(1) Alabama, Arizona, Arkansas, CaUfornia, Geor-
gia, Illinois (.\ugust); (2) Colorado, Connecticut,
Delaware, Florida, Idaho, Indiana, Iowa, Kansas,
Kentucky, Louisiana (September).

Housing
See also City Planning.
Anon. Housing in the British Isles.

(Am'er. Inst, of Archs., Jour., Nov., 1918:

528-531.)
. Industrial housing at Perryville,

Md. (Amer. Arch., pet. 30, 1918: 503-
510. illus. plans.)

. Local authorities and housing.
Scottish Local Government Board mem-
orandum: five type plans. (Survevor
and Mun. and Cv. Engr., Sept. 13, 1918:

123-126. diagrs.)
. The provision of working-class

dwellings. Local Government Boards'
Committee's report and recommenda-
tions . (Survevor and Mun. and Cy. Engr.,
Nov. 22, 1918: 243-244.)
Baines (Frank). Roe Green village

scheme, Kingsbury, England. (U. S.

Bur. of Labor Stat., Monthly Rev., Oct.,
1918: 251-257.)
Baxter (Sylvester). The govern-

ment's housing activities. (Arch. Record,
Dec, 1918: 561-565.)
Cram (Ralph A.) . Scrapping the slums.

(Amer. Arch., Dec. 25, 1918: 761-763.)
Crawford (Andrew W.). Standards

set by the new federal war suburbs and
war cities. 1918. 24 pp. (Amer. Civic

Assoc, ser. 11, no. 12.)

Great Britain. Royal Commission
ON Housing in Scotland. Report . .

. . . on the housing of the industrial

population of Scotland, rural and urban.
1917. 460 pp.
Hall (Bolton). The one-piece house.

How the cycle of production is appUed to

the concrete cottage. (Scien. Amer., Dec
14, 1918: 474-475. illus.)

Hutchinson (Woods). Building for

health. A house should, fit its owner like

his skin. (Amer. Arch., Jan. 22, 1919:

121-123.)
Ihlder (John) . Housing. Studies in re-

construction, I. (Survey, Jan. 4, 1919:474.)
Contains a brief bibliography on the subject.

NoLEN (John). The industrial village.

Sept., 1918. 22 pp. illus. (Nat. Hous-

ing Assoc. Pubns., no. 50.)
. Housing standards of the federal

government. (Amer. Arch., Dec. 25,
1918: 763-765.)
Province of Ontario. Circular re

housing proposition. Dec, 1918. [2 pp.]
Information may be had from J. A. Ellis, Esq.,

Parliament Bldgs., Toronto, Ont.

Swan (H. S.). Co-partnership housing
in England. 1918. 7 pp.

Reprinted from Journal of the A7nerican Institute

of Architects for April, 1918. A copy may be had on
application to the .\uthor or to tlie Committee on
New Industrial Towns, 381 Fourth Ave., New York
City.

and TuTTLE (G. W.). Sunlight

engineering in city planning and housing.
1918. [8 pp.] diagrs., tables.

. Planning buildings for davlight.
1918. [8 pp.] diagrs., tables.
The above two articles are reprinted from The

Architectural Forum for June and November, 1918,

respectively. Copies may be secured by addressing
Mr. Swan, at 277 Broadway, New York City.

Taylor (C. S.). The future and influ-

ence of American war housing develop>-

ments. (Amer. Arch., Dec. IS, 1918:

721-725.)
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United States. Department of
Labor. Some instructions issued by the
Bureau of Industrial Housing and Trans-

portation. (Landscape Arch., Oct., 1918:

9-23.)

Industry and Public Welfare
See also Child Welfare, Labor Legislation, Public

Safety.

Emery (James Q.). Industrial read-

justment. (Amer. Industries, Jan., 1919:

12-15.)
Massachusetts. Minimum Wage Com-

mission. Wages of women employed as
office and other building cleaners in ^lassa-
chusetts. May, 1918. 36 pp. (Bui. no.

National Industrial Conference
Board. The eight hour day defined.

Nov., 1918. 9pp. (Researchrept.no.il.)
United States. War Labor Board.

Memorandum on the eight-hour working
day. July, 1918. 104 pp.

Juvenile Delinquency
See also Correction.

Massachusetts. Commission of Pro-
bation. The relationship of mental de-
fect and disorder to delinquency, by V. V.
Anderson. Je., 1918. [11 pp.]
New York State. Board of Char-

ities. The problem of the mental defec-
tive and the deUnquent. 1918. 58 pp.
(Eugenics and Soc. Welfare Bui. no. 13.)
Nicholson (A. F.). The present-day

problem of juvenile delinquencv. (Child
[London], Oct., 1918: 1-16.)

Labor Legislation
American Association of Labor Leg-

islation. Review of labor legislation of
1918. Sept., 1918: pp. 235-277. (Amer.
Labor Leg. Rev.)
Canada. Department of Labor.

Labor legislation in Canada, 1917. 1918.
740 pp.
United States. Bureau of Labor

Statistics. Labor legislation of 1917.

Aug., 1918. 430 pp. (Bui. no. 244.)

Motor Vehicles
See also Highways.

Breed (H. E.). License fees for motor
vehicles and drivers. Those benefited
should pay for highwaj^s

—
theory of mar-

ginal utility indicates that public should
pay first cost, while user should pay main-
tenance. (Engrng. New.s-Record, Dec.
19, 1918: 1117-1120.)
Graham (G. M.). Regulation of speed,

weight, width and height of motor trucks
discussed. They are essential transporta-
tion agencies, and while regulation is

necessary, it should not restrict their ex-

pansion—table of proposed dimensions,
speeds, weights and fees presented.
(Engrng. News-Record, Dec. 19, 1918:

1109-1112.)

Municipal Government and Administra-
tion

See also City Manager Plan.

City Club of Chicago. A plan of

reconstruction for Chicago's local gov-
ernment—I-III (Bui., Jan. 13, 20, 27,
1919: 9-10, 15-16, 21-22, 29-30.)

Dalzell (A. G.). The problem of city

development; an economic survey.
(Engrng. Inst, of Canada, , Jour., Nov.,
1918:319,321-330. charts.)

Guild (Frederick H.). Special mu-
nicipal corporations. (Amer. Pol. Sci. Rev.,
Nov., 1918: 678-684.)

Municipal Journal (New York). In-
dex to current municipal literature.

[1918.] 113 pp.
Contains references to articles published during

1917 in more than sixty periodicals.

Story (Russell M.). The American
municipal executive. 1918. 231 pp.
(Univ. of lU. Studies in the Soc. Sciences,
no. 3, Sept., 1918.)
University of Oklahoma. The Uni-

versity Extension. Municipal Ref-
erence Bureau. Oklahoma municipali-

ties.^ Nov., 1918. 37 pp. (Bui. no. 42.)
Whyte (W. E.). Civic reconstruction.

The place of the local authority after the
war—coming big schemes. (Mim. Jour.

[London], Oct. 18, 1918: 1041.)

Municipal Ownership
Anon. War-time lighting finances.

How the mimicipal plant of South Nor-
walk. Conn., met the difficult conditions of

the past year. (Mun. Jour., Nov. 23,
1918: 404-406.)

. Mimicipal repair shops. Shops
and yards of Los Angeles and San Fran-
cisco—apparatus of various departments
stored and kept in repair

—equipment of

machine, blacksmith and paint shops—
supply department. (Mun. Jour., Nov. 2,
1918: 339-342. illus.)

Laidler (H. W.). Public ownership
throughout the world; a survey of the
extent of government control and opera.-
tion. 1918. 48 pp.
Public Ownership League of Amer-

ica. Public ownership press service.

TypewTitten sheets issued from time to time by
the League (1439 Unity BIdg., Chicago) containing
news and notes of various municipal- and public-
ownership undertakings.

San Francisco. Board of Supervis-
ors. Financial report of the Municipal
Railway of San Francisco [for the] fiscal

vears ended June 30, 1916 [and] 1917.

|1918.] 23 pp.
Schultz (P'rank T.). The reconstruc-

tion of a municipal water and light de-

partment. The experience of Columbia
City, Indiana. (Amer. City, Dec, 1918:
490-494. illus.)
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Some small parks
Evolution in path
Arch., Oct., 1918:

Negroes
Davis (Jackson). County training

schools. (Southern Workman, Oct., 1918:

481-489.)
. Negro training and racial good

will. (Amer. Rev. of Revs., Nov., 1918:

521-528.)
Louisiana. Department of Educa-

tion. Aims and needs in negro public
education in Louisiana. Sept., 1918.
26 pp. (Bui. no. 2.)

Noble (S. G.). Forty years of the

public schools in Mississippi, with special
reference to the education of the negro.
1918. 142 pp. (Teachers' Coll., Con-
tribs. to Educ, no. 24.)

Parks
Ferriss (H. R.). Methods and cost of

maintenance of a 27^ acre park system.
(Engrng. and Contracting, Dec. 4, 1918:

525-526.)
Small (J. H., Jr.).

in Washington, D. C.

systems. (Landscape
24-25, plates.)

Pavements
See also Roads.
Anon. Street paving in San Francisco.

Basalt blocks for heavy traffic, brick for

steep grades and asphalt and bituminous
concrete for easy grades

—methods of con-

structing base and wearing surface—
grading streets—^cost. (Mun. Jour., Jan.

4, 1919: 1-3.)
Davis (D. B.) System controls open-

ings in city pavements [in Richmond,
Ind.]. City engineer does backfilUng
and repair work with the city forces—
blank forms used with plan are reproduced.
(Engrng. News-Record, Oct. 17, 1918:

707-708.)

Pensions
See also Health Insurance.

New Jersey. Pension and Retire-
ment Fund Commission. Report . . .

on the organization of the New Jersey
teachers' pension and retirement systems.
(State Research, Consecutive no. 13, Nov.,
1918: 5-26.)

Issued also as separate report (Jan., 1919. 24 pp.)

New Jersey State Chamber of Com-
merce. Bureau of State Research.
Teachers' retirement systems in New Jer-

sey: their fallacies and evolution. Dec,
1918. 87 pp.
Previously printed in New Jersey State Research,

Consecutive no. 10 (Feb., 1918).

Studensky (Paul). A sound municipal
pension act and central supervision of all

pension funds in New Jersey. Plan pro-
posed by the New Jersey Pension and
Retirement Fund Commission. 1918.
8 pp. (New Jersey, Oct., 1918.)

Published by the New Jersey State Chamber of

Commerce, Newark, N. J.

The question of the

(Policeman's News, Dec.

Police
Anon.

woman.
11.)

. New "iork police reserve
manent institution. (Policeman's
Jan., 1919: 24-25. illus.)

. The Utica military
(Policeman's News, Dec, 1918:

police-
,
1918:

a per-
News,

police.
22-24.

illus.)

Crane (T. J.). How Woonsocket,
Rhode Island, is policed. (Policeman's
News, Jan., 1919. 12-15, 30. illus.)

Eschenberg (C. J.). What a police
band can accomplish. (Policeman's News,
Dec, 1918:30-32.)
Gault, (R. H.). a progressive police

system in Berkeley, California. (Amer.
Inst, of Crim.- Law and Criminology,
Jour., Nov., 1918: 319-322.)

Green.slitt (F. E.). Pawtucket and
its police. (Policeman's News, Jan., 1919:
1-5, 29.)
McPhee (J. F.). Chief Quilty's de-

partment. A story of the Springfield,

Mass., police. (Policeman's News, Dec,
1918: 1-5, 28 illus.)

Prison Labor

Gemmill (W. N.). Employment and
compensation of prisoners. (Policeman's
News, Jan., 1919: 16-17, 28-29.)

Proportional Representation
Anon. The progress of proportional

representation. (Survey, Dec 14, 1918:

349-350.)
Hoag (C. G.). The progress of pro-

portional representation. (Public, Dec
21, 1918: 1526-1528.)
Hopper (J. J.). Plea for proportional

voting plan. How it would change the

party representation in the State Senate—
present method declared unjust to minor-

ity parties entitled to a voice in legislation.

(State Service, Dec, 1918: 29-33.)

Public Health
See also Schools, Vital Statistics.

American^ournal of Public Heatlh.
Jan., 1919.

This issue contains the Influenza Bulletin, the

working program issued by the Special Committee
in Chicago and many other papers on influenza
delivered at the Chicago Meeting of the American
Public Health Association.

Davis (Katharine Bement). Social

hygiene and the war. Women's part in

the campaign. 1918. 36 pp. (Amer.
Soc Hygiene Assoc. Pubn. no. 1.59.)

The Association's oflices are at 105 W. 40th St.,

New York City.

GoodALE (Walter S.) . Municipal hos-

pitals and dispensaries, as organized and
conducted in Buffalo, N. Y. (N. Y.

State Dept. of Health, Health News, Dec,
1918:338-344.)
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Lewis (D. M.). Municipal control of

diphtheria. (Boston Med. and Surgical

Jour., Dec. 19, 1918: 755-761, tables,

illus.)

McLaughlin (Alan J.). The organ-
ization of federal, state and local health

forces. (Amer. Jour, of Pub. Health,

Jan., 1919: 38-40.)
New York City. Department of

Health. Monthly Bulletin. Dec, 1918.

pp. 265-300.
This issue is devoted to the subject of the recent

influenza epidemic, w-ith special reference to New
York City.

United States. Public Health
Service. City health officers, 1918.

Directory of those in cities of 10,000 or

more population in 1910. (Pub. Health

Repts., Nov. 29, 1918: 2095-2109.)
Vincent (George E.). Team play in

public health. (Amer. Jour, of Pub.

Health, Jan., 1919: 14-20.)
Zinsser (William H.). Social hygiene

and the war. Fighting venereal diseases

a public trust. 1918. 29 pp. (Amer.
Soc. Hygiene Assoc. Pubn. no. 160.)

Public Safety
Anon. Rochester's notable public

safety campaign. (Amer. City, Nov.,
1918: 363-366. illus.)

. Summary of state laws for elim-

ination of railroad grade crossings.

(Engrng. and Contracting, Jan. 1, 1919:

17-19.)
New York State. Industrial Com-

mission. Bureau of Statistics and In-

formation. Shop safety organization.

Suggested plan. (Bull., Dec, 1918: 48-

52, 57.)
Simpson (R. E.). The relation be-

tween light curtailment and accident

[with discussion]. (Illuminating Engrng.
Soc, Trans., Nov. 20, 1918: 429-438.)
United States. Bureau of Labor

Statistics. The safety movement in the

iron and steel industry, 1907 to 1917. By
L. W. Chaney and H. S. Hanna. Je.,

1918. 299 pp. (Bui. whole no. 234.)

Public Utilities
See also Municipal Ownership.

Alvord (John W.). Influence of re-

cent events on utility valuation procedure.
(Mun. and Cy. Engrng., Dec, 1918: 210-
212.)
Anon. The basis of rate-making.

(Minn. MunicipaUties, Oct., 1918: 136-

139.)
. Decision of Judge Westenhaver

in the Columbus Street railway fare case.

(Minn. Municipalities, Dec, 1918: 192-<

197.)
Reprinted from The City Bulletin, Columbus,

Ohio.

Brossman (Charles). Practical meas-
ures for securing greatest economy in

public utiUty plant operation. V. Prop-

er use of recording and indicating instru-

ments. (Mun. and Cy. Engrng., Dec,
1918: 266-208.)
Claffy (Thomas J.). Inve.stigations of

pipe corrosion in Chicago buildings, with

special reference to durability of pipe
materials. (Mun. and Cy. Engrng., Dec,
1918: 208-210.)
Ford (J. F.). Rates for gas service.

(Amer. Municipalities, Sept., 1918: 145-
149.)
French (R. D.). Collective public

service operation. As proposed for the
four towns on the south shore of the St.

Lawrence River, opposite Montreal.

(Canadian Engr., Dec 19, 1918: 528.)
Hale (R. L.). Valuation and rate-

making. The conflicting theories of the
Wisconsin Railroad Commission, 1905-

1917, with a chapter on the uncertainty of

the U. S. Supreme Court decisions, and a

concluding chapter on the need of a revised

principle of utility valuation. 1918. 156

pp. (Columbia Univ. Studies in History,
Economics and Public Law.)
Metcalf (Leonard). Commission

control does not remove hazard of utility
investment. Ruling in Indianapolis
water-rate case makes company share war
risk and modifies former commission's

position. (Engrng. News-Record, Dec.

19, 1918: 1134-1136.)
Miller (D. D.). Industrial applica-

tions of electricity
— 1. It is predicted that

the electric heating load will eventually
surpass the motor load—convenience of

control of electrically generated heat re-

sults in improved product and increased

production. (Elec. Rev., Oct. 12, 1918:
693-695. illus.)

Nash (L. R.). Recent developments in

service-at-cost franchises for utilities.

The principal provisions of the various

service-at-cost franchises of electric rail-

way companies are described with great
care and compared

^

as to results—the
author then draws conclusions as to the

most desirable forms of a service-at-cost

franchise. (Elec. Ry. Jour., Jan. 4, 1919:

15-33.)

Recreation
See also Parks.

Calkins (Raymond). Substitutes for

the saloon. The opportunity for a great

program of recreation when both army and
saloons demobilize. (Survey, Jan. 11,

1919: 493-495.)
Cocks (O. G.). The regulation of com-

mercial amusements, (N. J. Municipal-
ities, Oct., 1918: 236-237.)
An address delivered before the third annual

convention of the New Jersey State League of

Municipalities, Trenton, Jan. 4, 1918.

CuNLiFF (Nel.son). Municipal open-
air theatre. Forest Park, St. Louis. (Parks
and Recreation, Oct., 1918: 8-10. illus.)
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Curtis (H. S.)- An educational cam-

paign for playgrounds. (Parks and Re-

creation, Oct., 1918: 16-17.)

Douglas (O. W.). Community recrea-

tion an essential. (Parks and Recreation,

Oct., 1918: 24-29. illus.)

FiSK (A. A.). Public recreation. How
furnished and how supported. (Parks

and Recreation, Oct., 1918: 11-13. illus.)

Ross (Edward A.). Adult recreation

as a social problem. (Playground, Dec,
1918: 379-385.)
Storey (T. A.). State legislation for

physical training. (Playground, Nov.,

1918: 346-361.)

Refuse and Garbage Disposal
Anon. Garbage disposal by feeding to

hogs. (Engrng. and Contracting, Dec.

11, 1918: 550.)
, , ^.u- u

. Methods of garbage and rubbish

collection and disposal in larger American

cities. (Engrng. and Contracting, Dec.

11, 1918:544-546.)
. Utilization of garbage; interest-

ing facts from America. (Surveyor and

Mun. and Cy. Engr., Nov. 1, 1918: 208.)

Bammar (F. C). Garbage utilization

work of the United States Food Admin-

istration. (Mun. and Cy. Engrng., Oct.,

1918: 146-147.)
Knowlton (W. T.). Waste products

of cities and the war. (Pacific Munic-

ipalities, Nov., 1918: 454-461.)

Phelps (Earle B.). Treatment and

disposal of creamery wastes (Mun.

Jour., Jan. 25, 1919: 68-70. tables.)

Roads
See also Highways, Pavements.

Anon. Does road oiling pay? Some
data from Iowa. (Minn. Mimicipalities,

Dec, 1918: 191-192.)
Reprinted from Iowa State Highway Commis-

sion Service Bulletin.

. Road maintenance methods and

devices effect saving of material, labor and

fuel. Bureau of Maintenance and Repair,

New York State Highway Department,
working through nine division engineers,

endeavors to keep the war-traffic roads

open and still conserve material. (Engrng.
News-Record. Nov. 28, 1918: 981-984.

illus.)

MacDonald (Rt. Hon. Sir J. H. A.).

The road: its paramount importance as

viewed by a Briton. (Mun. and Cy.

Engrng., Dec, 1918: 218-220.)
From an article originally printed in Chamber s

Journal, London.

Wiley (Rodman). The aims of engi-

neers engaged in road work. (Mun. and

Cy. Engrng., Dec, 1918: 200-201.)

Wood (Francis). Investigations in

the structure of road surfaces. (Surveyor
and Mun. and Cy. Engr., Dec. 6, 1918:

266.)

Schools
See also Accounting, Citizenship, Community

Service, Education, Negroes, Pensions, Public

Health.
^ ^ , ^.

Alexander (Carter). Translating

school statistics for the public. (Teachers'

Coll. Record, Jan., 1919: 34-42.)

Corson (O. T.). Our pubhc schools,

their teachers, pupils, and patrons. 1918.

302 pp. , ,
.

Dean (Arthur D.). Our schools in

war time—and after. (Teachers' Coll.

Record, Jan., 1919: 1-14.)

Fairchild (R. W.). The measure of

the administrator. (Amer. School Bd.

Jour., Dec, 1918: 23-24.)
Finney (R. L.). Records, accounts,

reports, etc., for the village school. (Amer.
School Bd. Jour., Dec, 1918: 25-27, 35.)

Flexner (Abraham) and Bachman
(Frank P.). The Gary schools; a gen-

eral account. 1918. 265 pp. plates,

plan, tables, diagrs.
Issued by the General Education Board.

Kelly (F. J.). The general or com-

posite industrial school in the city of less

than twenty-five thousand population.

(School and Soc, Dec. 21, 1918: 721-726.)

MiRicK (George A.). Administration

and supervision. (Elementary School

Jour., Dec, 1918: 285-290.)
Reavis (W. C). The duties of the

supervising principal. (Elementary
School Jour., Dec, 1918: 279-284.)

Sumner (Charles) . Concerning school

bonds. (School Bd. Jour., Jan., 1919:

23-24.)
White (Robert J.). Cost of high

school instruction in [state of] Washing-
ton. (School Bd. Jour., Jan., 1919 : 25-26,

78 )

Wilcox (George M.). Cost of high

school instruction. (Educ. Admin, and

Supervision, Nov., 1918: 445-466. tables.)

Bibliography on cost in relation to education,

pp. 464-466.
Bt Localities

California. State Board of Edu-
cation. Committee of Twenty-one on

Reorganization of Public School Sys-

tem. Reports of sub-committee on school

administration. (Sierra Educ. News,

Oct., 1918: 455-460.)
Jones (A. J.). Early schools in "Wor-

cester, Massachusetts. (Educ. Admin,

and Supervision, Oct., 1918: 417-424.)

Maddox (W. a.). The free school idea

in Virginia before the Civil War; a phase
of pohtical and social evolution. 1918.

225 pp. (Teachers' Coll., Contribs. to

Educ, no. 93.)
BibUography, pp. 199-217.

Mead (A. R.). The development of

free schools in the United States as illus-

trated by Connecticut and Michigan.

1918. 236 pp. tables. (Teachers' CoU.,

Contribs. to Educ, no. 91.)

Bibliography, pp. 200-202, 219-220.
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Oklahoma. Department of Educa-
tion. Rural centralized, graded and
model schools. Prepared by E. A. Drake.
1918. 89 pp. illus., diagrs.

. School survey suggestion; Alfal-

fa County, Grady County, Wagoner
County, 1918. Prepared by E. A. Drake.
1918. 130 pp. illus., maps.
United States. Bureau of Educa-

The public schools of Columbia,
Carolina. 1918. 192 pp. (Bui.

TION.
South
1918, no. 28.)

School Hygiene

Ayres (May), Williams (Jesse F.),
and Wood (Thomas D.). Healthful

schools; how to build, equip, and main-
tain them. 1918. 292 pp. plates, plans.

Heizer (W. L.) and Gilbert (Mrs.
V. D.). Health and sanitation through
the public schools of Kentucky. [1918.]
183 pp. illus., diagrs.
Holt (Emmett). Safeguarding the

health of our school children. (N. C.
Health BuL, Jan., 1919: 11-13.)

Reprinted from the Neiv York Times and Bulletin

of the Child Health. Organization.

Rapeer (L. W.). Rural school health
work. (Jour, of the N. Y. State Teach-
ers' Assoc, Oct., 1918: 225-231.)

Teachers

Curtis (Henry S.). Continuation
schools for teachers. (Educ. Rev., Sept.,
1918: 108-116.)
Martin (A. S.). Teachers' salary

—
increase in Pennsylvania paramount to the
welfare of the children and the state.

(School Bd. Jour., Jan., 1919: 22, 78.)

Withers (John W.). Training of

teachers in service. II. (Elementary
School Jour., Dec, 1918: 268-278.)

Part I appeared in the October.

Sewerage and Sewage Disposal
Anon. Instructions for the operation

of sewage plants. (Engrng. and Con-
tracting, Dec 11, 1918: 548-549.)

. Promising results with Miles
acid process of sewage treatment in New
Haven tests. Good removal of suspended
and settleable solids and bacteria—efflu-

ent and sludge stable—grease utilization

problems—local conditions favor process
9,t New Haven. (Engrng. News-Record,
Dec. 5, 1918: 1034-1036.)
Durrant (W. K. r.). Sewage disposal

from an operator's standpoint. (Cana-
dian Engr., Dec. 12, 1918:512-513.)

Abstract from Western Municipal Nctvs.

Knowles (Morris) and Rice (John
M.). Relation of main drainage to river

and harbor front improvement in various
American cities. (Mun. and Cy. Engrng.,
Dec, 1918: 204-205.)
Moore (S. D.). Estimating sewer sys-

tem costs. Analysis of elements en-

tering into calculation, with figures from

five years' experience in a large contracting
business. (Mun. Jour., Nov. 2, 1918:

342-344.)
Phelps (E. B.). Control of stream

pollution. (Canadian Engr., Dec. 12,
1918: 515-518.)
Potts (Clyde). Design and operation

of automatic sewage pumping station at
West Haven, Conn. (Mun. and Cy.
Engrng., Dec, 1918: 199-200.)
WiNSLOw (C. E. A.), and Mohlman

(F. W.). Four methods of sewage treat-
ment studied at New Haven testing sta-

tion. Miles acid process advised for first

of four permanent works rather than fine

screens, Imhoff tanks (each with chlorina-

tion) or activated sludge
—results of anal-

ysis, and cost estimates. (Engrng. News-
Record, Jan. 2, 1919: 32-36.)

Smoke Abatement
Newark. Department of Parks and

Public Property. [Smoke regulation
and coal conservation.] Issued for local

distribution. . . . Compiled by Dan-
iel Maloney, Smoke Inspector. 1918. 78

pp. illus.

Street Cleaning and Snow Removal
Anon. Snow removal from trunk line

highways. (Engrng. and Contracting,
Dec. 4, 1918: 520-521.)

. Snow removed by various meth-
ods at Milwaukee. Street railway loads
snow by electrical shovels into dump-car
trains and motor trucks, dumping through
a bridge. (Engrng. News-Records, Nov.
7, 1918: 857-858.)
Bennett (Charles J.) Snow removal

on trunk line highways. (Mun. and Cy.
Engrng., Dec, 1918: 214-215.)

Biles (George H.). Organization,
methods and equipment employed in

removing snow from main roads in Penn-
sylvania. (Mun. and Cy. Engrng., Dec,
1918:216-218. illus.)

Rochester Bureau of Municipal
Research. Report on the problem of

street cleaning. Oct., 1918. 133 pp.,

maps, tables, diagrs.

Social Problems
Anon. The new social order in Amer-

ica. Oct., 1918.
A study syllabus which is the "Co-operation

product of a number of liberal thinkers." The
pamphlet may be secured (15 cents) from Mr.
Hornell Hart, 807 Neave Bldg., Cincinnati, Ohio.

Neighborhood Workers' Associa-
tions (Toronto). Social service direc-

tory of Toronto. [1918.] 60 pp.
Puffer (J. A.). Studies of present-

day social problems for social, civic and
religious organizations. (Pub. Welfare,
Nov., 1918: 121-125.)
University of Oklahoma. Social

problems. J. W. Scroggs, editor. Nov.
15, 1918. 156 pp. (Univ. Extension
series no. 44.)
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Waldman (Louis). Food and the

people. The problem of the high cost of

living in the New York Legislature. 1918.

45 pp.

State Govemment
Smith (C. Lysle). The committee

system in state legislatures. (Amer. Pol.

Sci. Rev., Nov., 1918: 607-640. tables.)

Taxation and Finance
See also Municipal Ownership, Schools.

Anon. Receipts of the state govern-
ment. An analysis of the sources of state

revenue and a comparison of their relative

importance. (Calif. Taxpaj'ers' Jour.,

Dec, 1918: 2-10. tables.)

. A suggested model tax system.
Recommendations and findings of a special

committee of the National Tax Associa-

tion. (Calif. Taxpayers' Jour., Dec,
1918:16-20.)

. Taxation for county purposes.

Showing the tendencies toward increases,

with rates, valuations and amounts

produced. (Calif. Taxpayers' Jour., Dec,
1918:11-15. tables.)

. Taxation of street railways in

Rhode Island. With comparative data

from other states. (Bui., Nat. Tax Assoc,

Nov., 1918:56-57.)
Boulder. City Manager. 1919

budget . . . as tentatively adopted by
the City Council . . . November,
1918. 22 pp.
Bureau of Municipal Research,

New York. The New York State Legis-
lature budget and financial measures for

1918. 1918. 125 pp. (Mun. Research,
no. 93.)

Bureau of Municipal Research,
Toronto. An analysis of Toronto's

budget for 1918, ba.sed upon the oflRcial

estimates, rearranged by the Bureau of

Municipal Research so as to show costs

of services rendered and of things pur-
chased. 1918. 24 pp. diagrs.

Gary (J. Vaughan). A brief history
of tax reform in Virginia. (Bui., Nat.

Tax Assoc, Nov., 1918: 49-52.)

Hunter ((M. H.). Taxation of public
service corporations in the state of New
York. I and II. (Bui., Nat. Tax Assoc,

Nov., Dec, 1918: 34-39, 75-80.)

Manierre (C. E.) . Value in real estate

assessment. (Bui., Nat. Tax Assoc, Nov.

1918:47-49.)
Meech (H. Wm.). Municipal assess-

ments and taxation in Alberta. (Western
Mun. News, Dec, 1918: 331-334.)

National Tax Association. Prelim-

inary report of the committee appointed
. . . to prepare a plan of a model sys-
tem of state and local taxation. Sept.,
1918. 45 pp.

Pterson (Arthur N.). Analysis of

the law? affecting municipal and county
finances and ta.xation. 1918. 124 pp.

Published by the New Jersey Commission for the

Survey of Municipal Financing, Trenton, N. J

Spaulding (R. it.). New Hamp.shire
needs a state budget. (Granite Monthly,
Jan., 1919: 1-8.)
The wTiter was governor of New Hampshire in

1915 and 1910.

Wood (E. M.). Assessment and tax-

ation of property in Manitoba munici-

palities. (Western Mun. News, Nov.,
1918: 297-300.)

Terminal Facilities

American Railway Engineering As-
sociation. Prehminary report on yards
and terminals: unit operation of railroad

terminals in large cities. Catechism on
unit operation of railroad terminals. 1918.

43 pp. (Bui. no. 208, Aug., 1918.)
The following papers are appended: Unified oper-

ation of terminals, by J. F. Wallace; Unit operation
of large terminals, by H. J. Pfeifer: Improvement in

operating methods of intermediate transfer rail-

roads, by E. H. Lee.

Galveston Commercial Association.
The port of Galveston. Oct., 1918. 61

pp., maps, illus.

Seattle Chamber of Commerce and
Commercial Club. Report of Seattle

Terminal Survey Committee on Seattle

rail and water terminals and harlwr

improvements. [April 2, 1918.] 90 pp.

plans.

Transit
See also Municipal Ownership, Public Utilities,

Taxation.

Bethlehem Chamber of Commerce.
Committee on Improved Trolley Fa-

cilities. Transit problems for Bethle-

hem, Pa., and vicinity. Prepared by
Delos F. Wilcox, 1918. 225 pp. maps,
tables, diagrs.
Glaser (Julius). The design of sub-

ways. (N. Y. State Pub. Service Record,

Oct., Nov., iai8: 1-10. plans.)
Wilcox (D. F.). Problems of recon-

struction with respect to urban trans-

portation. (Amer. City, Dec, 1918:

440-444.)
Chicago

Anti-Traction Ordinance Commitee.
Another "deal" in traction. [1918.]

[4 pp.]
Chicago. City Council. The new

traction ordinance. Sept., 1918. 92 pp.
. Committee on Local Trans-

portation. The new traction ordinance.

1918. 44 pp., map.
. M.AYOR. "The new traction

ordinance." Veto mes.sage of Mayor
Wm. Hale Thompson to the City Council.

Aug. 22, 1918. 16 pp.
Chicago Association of Commerce.

Rapid transit for Chicago. [1918.] [4

PP-]

6
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Chicago Municipal Ownership
League. The traction ordinance exposed.
[1918.] [4 pp.]

. Municipal ownership of the Chi-

cago street car lines without further delay.

[1918.] [4 pp.]
Chicago Political Equality League.

Civics Department. Transportation
Committee. Review of Chicago's trac-

tion problem. [1918.] 12 pp.
Citizens Committee for Unification

Traction Ordinance. AVhy? [1918.]

[4 pp.]
. The unification traction ordi-

nance. What is it—Why it should receive

your vote. [1918.] 15 pp.
Hooker (George E.).

the traction ordinance. Oct. 30, 1918.

[4 pp.]
SiKES (George C). An argument

against the traction ordinance. 1918.

16 pp.
An address delivered before the City Club of

Chicago on Sept. 20, 1918.

Vital Statistics

GuiLFOY (William H.). Statistics of

the epidemic of influenza in New York
City. (N. Y. City, Monthly Bui. of the
Health Dept., Dec, 1918: 265-277. 9

charts.)
Monger (John Emerson). Co-opera-

tion of state and federal governments in

registration of births and deaths. (Amer.
Jour, of Pub. Health, Jan., 1919: 75-78.)

Petrie (William F.). Relation of

vital statistics to public health adminis-
tration. (Amer. Jour, of Pub. Health,
Jan., 1919: 71-74. )

Vocational Guidance
Font^gne (Julien). Comment se pose

la question d'orientation professionelle.

(Education, Je.-Sept., 1918: 163- 177.)
Principles and methods of vocational guidance

from a French point of view.

King (Charles A.). Vocational guid-
ance. Pts. I, 11, in. (Educ. Admin-
and Supervision, Sept., Oct., Nov., 1918:

343-350, 413-416, 47^482.)
Water Supply

See also Public Utilities.

Anon. St. Louis water purification

plant. Amounts and prices of chemicals
used—methods and results of operation—
cleaning filter sand—the strainer system—
entrained air—effects of chemicals on
apparatus—itemized cost of operating
plant. (Mun. Jour., Dec. 28, 1918: 503-
505.)
Edwards (W. R.). Sizes of service

meters. Practices and experience of the
Passaic Water Company in the use of

meters, especially as to the sizes most
desirable. (Mun. Jour., Jan. 4, 1919: 4-5.)
Paper before New York section of American

Water Works Association.

Metcalf (Leonard). Trend of wages
paid by American water works. (Mun.
and Cy. Engrng., Dec, 1918: 197-198.)

Tribus (L. L.). Water treatment at
Council Grove., Kansas. (Canadian Engr.,
Dec. 19, 1918: 536-538. charts.)
Read at the St. Louis Convention of the American

Waterworks Association.

Zoning
Bassett (E. M.). Zoning restrictions

protect private property. (Record and
Guide, Nov. 2, 1918: 512. Section 1.)

Swan (H. S.). Zoning law and bill-

boards. ^Record and Guide, Nov. 2,

1918: 511. Section 1.)

. Zoning and reconstruction.

(Amer. Arch., Dec 25. 1918. 781-782.

. The non-conforming building in

zoning. 1918. pp 592-594.
Reprinted from The American Architect, Nov. 13^

1918.



NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

Ohio Constitutional Amendment De-
clared Invalid.—On January 28 the Ohio

supreme court declared that the amend-
ment to the state constitution providing
for the classification of property adopted
at the November, 1918, election^ was in-

valid. In reaching this decision the court

denied the apphcation of former Ueuten-

ant governor, WiUiam A. Greenlund, of

Cleveland, and others, for a writ of man-
damus to compel the secretary of state to

pubUsh the classification amendment as

having been adopted. This decision halts

the attempt of Ohio to abolish the uniform

tax clause of its constitution. At the elec-

tion of November, 1918, two tax amend-

ments were submitted, one the classifica-

tion amendment and the other an amend-

ment exempting mortgages from taxation.

By some curious prank of the electorate

the amendment exempting mortgages
received a larger vote than the classifica-

tion amendment. It is upon this techni-

cahty that the court made its decision.

Since there appeared a certain conflict as

between the two amendments, the court

felt it safe to declare the one receiving the

smaller majority invaUd.

Three of the seven members of the court

dissented from the prevailing opinion.

Judge Donahue, in writing the dissenting

opinion, declared that there was no con-

flict between the mortgage exemption
and the classification amendment. "The

people write our constitutions. The elec-

torate evidently saw no conflict, but, with

full knowledge of the purpose and intent

of each amendment, approved both by a

majority vote, and the will of the people,

as expressed through the ballot box, is

indubitably the best authority known in a

republican form of government, an au-

thority to which governors, legislatures

and courts must inevitably yield.

At the present time the associations that

'See National Municipal Review, vol. vii,

p. 94.

have for years backed the classification

amendment are endeavoring to obtain a

re-hearing by the court. Failing this, the

legislature will probably propose that the

classification amendment be re-submitted

at the fall election of 1919.

Another correspondent writes that the

Ohio taxpayers' league with headquarters
in Columbus is collecting information as

to the financial needs of the various taxing
districts in the state and have been com-

piling certain data as to the taxable intan-

gible personal property in the state. This

information is for the use of the general

assembly. Arguments are also being pre-

sented now by various civic organizations

and representatives showing the necessity

for increasing the tax revenue, but the only
definite suggestion which has come as to

how these revenues could be increased has

been the suggested inheritance tax law

and a lifting of the limitation of the tax

rate.i

*
Amendments to the New York Consti-

tution.—The voters at the election oa
November 5, 1918, approved three con-

stitutional amendments. The first re-

lates to the contracting of state debts and
restricts the period to the probable Ufe of

the work. It also authorizes the issuance

of bonds to be paid in annual installments

by direct tax or legislative appropria-
tion. The second permits the construction

of a state highway in the Adirondacks.

The third is of local interest to the resi-

dents of Utica and pertains to a section of

the Erie Canal in that city, A bond prop)-

osition for the construction of state and

county highways, etc., was carried by a
vote of 766,823 to 266,822.

*
City Manager Notes.—The first issue of

the City Manager Bulletin, dated January

1919, was issued during the month of

191

' See Dr. Sowers article iu National Munici-

pal Review, vol. vii, p. 371.
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February under the editorsliip of Harrison

Gray Otis, the secretary of the city man-

agers' association and now in charge of

the city managers' service bureau, Tribune

Building, New York. It consists of seven

mimeographed pages giving the latest news

concerning the new bureau, legislation re-

lating to the city manager plan, the fifth

year book of the association, memorial

and liberty buildings, associate member-

ship and a series of personal items. "A

question box" is an interesting feature.

Under the head of "news" are noted vari-

ous important campaigns and undertak-

ings by city managers or cities under the

city manager form of government. Four

resignations are reported: G. A. Abbott,

Bu-mingham, Mich.; E. P. Law, Browns-

wood, Texas; Harrison Gray Otis, Au-

burn, Me.; H. J. McKee, Owosso, Mich.

The city management form of go em-

inent is under consideration in the following

named cities: Brunswick, Ga., New Haven
and West Hartford, Conn.; Daytona,

Fla.; Chicago, MoUne, East MoUne and

Rock Island (last three combined),

lU.; Shreveport, La.; Ames, BurUngton,

Davenport, Newton and Sioux City,

Iowa; Portland and Waterville, Me.;

Lawrence, Marblehead, Mansfield, Mid-

dleboro, Wellesley and Whitman, Mass.;

Boyne City and Flint, Mich.; St. Paul,

Minn.; Manchester, N. H.; Englewood,
N. J.; Batavia, Corning, East Aurora, Glen

Falls, Gloversville, Lockport (again),

Suffern, Tarrytown and North Tarry-
town (combined), Tonawanda and North

Tonawanda (combined) and Troy, N. Y.;

Greensboro, N. C; Painesville, Ohio;

Ardmore, Bristow, Enid, Jenks, Muskogee,

Norman, Oklahoma City, Okmulgee,

Pawnee, Shawnee, Snyder, Tulsa and

Waurika, Okla. ; Conway, S. C. ; Memphis,
Tenn.

; Austin, Beaumont and Whiteright,

Texas; Alexandria, Bristol and Suffolk,

Va.; Oshkosh, Wis.; Aberdeen and Wen-

atchee, Washington.
Measures permitting the adoption of the

city manager plan are under consideration

in Indiana, Maine, Wisconsin and Ten-

nessee legislatures.

Arthur M. Field, formerly city manager
at Winchester, having returned from mili-

tary service, is now serving as secretary of

the Winchester chamber of commerce.
Grove City Borough, Pa., has discon-

tinued its experiments with "near-man-

ager" plans. An ordinance creating the

position of "managing engineer" was

passed May 1, 1914, and John K. Ekey
served two years, being succeeded by
H. B. McCune. About a year ago advice

came that the position of "city superin-

tendent" had superseded that of "manag-
ing engineer" and Edward Thomas had
been appointed. Now Mr. Thomas has

resigned and the borough has returned to

the old-fashioned plan. Frederickshurg,

Va., has appointed Levin J. Houston, Jr.,

of Baltimore, Md., as city manager at

S3,690, to succeed R. Stuart Royer, now
in the army. Some salary increases have

been reported. H. H. Sherer of Glencoe,

111., started at $2,400, was raised to $2,500,

and now receives $4,000. CM. Osborn,
East Cleveland, Oliio, receives an increase

of $1,000 this year, making his salary

$4,600. Harry H. Freeman was chosen

manager of Kalamazoo, Mich., last sum-

mer, by a vote of 4 to 3, salary $4,200; by
a vote of 6 to 1 his salary has been made

$5,000 for the coming year.

*
A Joint City Manager.—Rock Island,

MoUne and East MoUne are closely con-

tiguous and really constitute a single in-

dustrial community that should have been

merged into a single political unit many
years ago, but Rock Island and MoUne are

unwilling to give up their names and East

MoUne is unwilUng to merge under a com-
mission or aldermanic form of government.
Two bills have been drafted ^-one provid-

ing for a merger on a borough plan so that

the cities wiU be known as boroughs in-

stead of cities—the other providing for the

managerial form of government. The leg-

islature enacted the former bill into a law,

but for two sessions has refused to pass
the managerial bill which provides for a

commission of four men from each borough
to be voted on at large, this commission to

have only legislative functions, except that

it win select the attorney the auditor and
the manager. It provides that the auditor

shall keep up a continuous audit reporting
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from the departments daily to the man-

ager, the latter to have entire administra-

tive control of the city employes—the

heads of the departments, who in turn will

employ all operatives within their depart-
ment.

*
The city managers of Michigan have ar-

ranged to come together from time to

time for a discussion of their coming needs.

No formal organization has been estab-

lished, merely a series of conferences, so

the managers may get better acquainted
and be of help to each other in raising the

standards of administration in their re-

spective communities. Among the sub-

jects discussed at a recent conference were

"fire apparatus, street cleaning methods,

proposed constitutional amendment for

more home rule relative to municipal con-

trol of pubhc utihties, milk distribution,

gas rates, street car fares."

*
Promoting of the City Manager Plan.—

The constantly growing interest in the

city manager plan of government has

created a demand for professional aid in

charter drafting, pubUcity methods and

the conduct of nonpartisan campaigns.
To solve the problem Harrison Gray Otis,

recently re-elected secretary of the city

managers' association, has resigned his

position as city manager of Auburn, Me.,
and has been retained by the American

city bui-eau of New York, which is ah-eady
in the field of organization service. Lucius

E. Wilson, who conducted the campaign
for the introduction of the city manager

plan' into Dayton, Ohio, is at the head of

the bureau's field staff. Prof. A. R. Hat-

ton, of Western Reserve University,

Cleveland, Ohio, the field secretary of the

short ballot organization and a member of

the council of the National Municipal

League have likewise been retained (for

part time) by the bureau. These three men
will constitute a working nucleus to assist,

together with a large staff of the bureau's

men, as occasion requires. The furnishing
of public speakers, of charter drafters and

pubhcity men in the actual conduct of

campaigns are among the first steps. A
clearing house for city managers will be

undertaken in an effort to help cities ob-

tain executives. The city managers' asso-

ciation will remain unchanged as to pur-

pose and organization. It will continue

to pubhsh its year book and association

bulletin. Mr. Otis expects to serve the

remainder of his term as executive secre-

tary and has moved the offices of the city

managers' association to the Tribune Build-

ing, New York.

*
London Police Strike.—The members of

the metropoUtan police force, variously

estimated at 11,000 to 12,000 men, on

August 29, 1918, left duty, and on the

following day the other branches of the

national union of poUce and prison officers

joined them. They were supported in

this action by organized labor.

The men demanded: (a) That the war

bonus of 12s. ($2.92) weekly be immedi-

ately increased to £1 ($4.87) per week to

all ranks of the London force, and to be

forthwith converted into permanent wages.

Further, that a war bonus, calculated on a

basis of 12 1 per cent on all wages and

allowances, be granted in addition (b)

That ex-pohce constable Thiel, provincial

organizer of the national union, and

delegate to the London trades council, who
was dismissed from the London force for

"grave breach of discipline in taking part

in the management and being a member
of an unauthorized association, be immedi-

ately reinstated without loss of pay or

service; (c) Complete "official" recogni-

tion of the national union.

Negotiations were at once opened be-

tween the men, the prime minister, and

the home office which, on August 31, 1918,

resulted in the following concessions:

Wages increase of 13s. ($3.16) per week,

pensionable war bonus 12s. ($2.92) per

week, and allowances for each child of 2s.

6d. (61 cents) per week to remain; non-

contributory pension of lOs. ($2.43) per

week for policemen's widows, widow's pen-

sion payable in case of service men at the

front. The result is minimum wages pen-

sionable £2 3s. ($10.46) per week, war

bonus 12s. (.$2.92), making a total mini-

mum of £2 15s. ($13.38) with children's

allowance in addition.
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The prime minister refused to recognize

a police union in war time, citing as his

reason the conditions which had arisen in

Russia from the existence of a union or a

committee among the soldiers. As the

police are a semimilitary force, he felt that

the same conditions applied to them as to

the soldiers. He favored, however, some

organization by which members of the

poUce force could bring their grievances

before the proper authorities, and prom-
ised that means for presenting communi-

cations of this kind would be discussed

with the men at an early date. Thiel, was

reinstated.

Dorset W. Hyde, Jr.

*
An Enlarged Council for Columbus

Ohio has been suggested by the labor

element in that city. The organized labor

is much dissatisfied with the way the

council has handled the street car situation

and as a remedy suggested a return to the

old ward system of sixteen members.

Those who favored the present small

council elected at large have suggested a

system of proportional representation,

which the labor people seem now to favor.

Local correspondents advise us that the

plan for a larger council will not succeed

and may not even be the basis for a peti-

tion as the reasons for the change are now

being removed. For the same reason the

suggestion with regard to proportional

representation may not be inaugurated.

*
The Enlargement of Boston's Bound-

aries.—Mayor Andrew J. Peters of Boston

wants to see a bigger Boston and accord-

ingly he has had introduced into the Mass-

achusetts state legislature a bill providing
for the annexation of Winthrop, Revere,

Chelsey, Everett, Sommerville, Cam-

bridge, Watertown, Newton, Brookline

and Milton "and such others as may be

deemed advisable." In pubUc statements

he declares he was not entirely committed

to all of the provisions of his measure, as

he was not certain that it might not be

wiser to provide for some sort of federa-

tion. The bill does not contain a pro-

vision for a referendum of the questions

of the voters of the city and town afTected.

Municipalizing Seattle's Street Rail-

ways.—The present status of the street

railway situation is this. The ordinances

providing for the purchase of the system
for $15,000,000 in public utility bonds have

been passed. A 'friendly suit to test the

validity of the arrangement has been in-

stituted and has already been heard in the

superior court, where the bonds have been

declared legal and valid. The matter is

now on appeal to the supreme court. The
traction company has guaranteed to turn

over the property within forty-five days
after the decision of the supreme court is

handed down sustaining the bonds.

There are several points made against

the validity of the bonds, but the main one

is based upon the provision that they are

first lien upon the earnings of the lines.

This provision, it is contended, is very

Ukely to impose a burden upon the general

fund, and this, it is asserted, cannot be

done legally. It seems to me that the con-

tention that the provision is likely to im-

pose a burden upon the general fund which

must be met by taxation is unquestionably

correct, but I do not believe there is any
serious legal objection to any bi^rden upon
the general fund, if the city council sees fit

to impose it. Of course, the road might
find itself in difficulty if the council at any
time refused to take care of the deficits.

The service now given by the traction

company is extremely poor, and there is,

of course, no chance of any improvement

prior to the acquisition of the lines by the

city. The company is quite pleased with

the sale. Its franchises expire in 1934 and

the continued hostility of the council for

the past ten years has shown clearly that

the franchises are unlikely to be renewed

upon their expiration on any terms satis-

factory to the company. The early expi-

ration of the franchises also made it impos-

sible for the company to raise any money

by way of loan, and it was, therefore,

impossible for it to make the demanded

extensions and betterments, nor was the

company able to secure permission to

raise its rates. There was a legal difficulty

to any such raise, which was insurmount-

able, except by absolute disregard of law,

for a state statute prohibited any fare in
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excess of five cents. It is said that this

prohibition does not apply to municipali-

ties and that the city may raise the rates.'

We have just learned that the Washing-
ton Supreme Court has upheld the legality

of Seattle's proposal to buy out the street

railway system of Puget sound traction

company for $15,000,000 in utility bonds.

In anticipation of this favorable decision of

the case both the city and county have

gone ahead with the detaUs and it is ex-

pected the property will be delivered to the

city about April 1.

Fred W. Catlett.

*
The Movement for Co-operative Deliv-

ery of Milk.—-There are some 500 cities in

America which have adopted a co-opera-

tive plan for the deUvery of such necessary

commodities as groceries, meats, and the

like. The experience of these cities show

undoubted economies in service and ex-

pense. A survey conducted recently re-

vealed reductions in the number of wagons
used from 76 to 18; from 30 to 10; from

15 to 4, etc. Dehvery cost reductions re-

ported vary from 50 to 10 per cent.

The success and widespread adoption of

the above plan for groceries and meats

has aroused general interest in the co-

operative plan as a possible solution of the

milk problem. In New York city, for

example, it has been increasingly apparent
for several years past that the solution of

the milk problem depends to a large ex-

tent upon the adoption of a more efficient

method of distribution. This fact was

understood by the mayor's milk committee

of 1917, wliich reported that "if the total

volume of retail milk, amounting to

704,318 quarts, were carried on wagons

handling only full loads, the bottled milk

of New York city could be handled by

only 2,243 wagons instead of the 4,978

actually in use at the present time. This

would mean a saving of 54.7 per cent of

the total." More recently Chief Magis-
trate McAdoo, at the "John Doe" milk

inquiry, suggested the building of four or

five municipal pasteurization plants as

substitutes for the 400 or 500 smaller ones

' See National Municipal Review, vol. xiv,

p. 642.

now scattered throughout the district from

which New York obtains its supply.

Many other cities both in tliis country
and abroad have studied the problem of

milk deUveries and have advocated meas-

ures along this line. Perhaps the most ex-

tensive survey was that made in Rochester,

N. Y., a number of years ago, when it was

reported that under a model system num-
erous reductions could be effected, as fol-

lows: from 356 men to 90 men; from 380

horses to 80 horses; from 305 wagons to

25 wagons; daily distribution cost from

$2,000 to $600; yearly distribution cost

from $720,000 to $220,000.

From an interesting report issued a few

years ago in Chicago we learn that by the

merging of two milk concerns on private

initiative, 18 wagons and their drivers were

found to be no longer necessary. The
same report estimated that a saving of

$20,000 a day could be effected to the con-

sumer if the various milk dehvery systems
could be consoUdated and unified.

A recent issue of Commerce Reports

informs us that "owing to the difficulty

experienced in procuring sufficient quanti-

ties of pure milk at Wellington (New Zea-

land) at what was considered a reasonable

price, measures have been taken by the

councU of that city with a view to handling

the milk question as a municipal under-

taking." In Turin, Italy, before the war,

there was an agreement among the dairy-

men immediately surrounding the city

by which the city was divided into sections

and each group of dairymen assigned to a

section. The milk was collected by rnotor

trucks and carried to distribution stations

where it was bottled and then delivered to

consumers by women and boys at a price

of four cents per quart. A co-operative

pasteurizing plant was organized by seven

dairymen at Riverside, Cal., and the milk

was deUvered to the consumer in three

wagons as compared with about twelve

wagons previously required. A consider-

able reduction in the retail price of milk

was effected. A similar company is re-

ported to have been formed at Utica, N. Y.

Several Canadian cities have given con-

siderable attention to the milk problem

among which are Toronto, Regina and
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Winnipeg. Conditions in the last-men-

tioned city were recently reported as hav-

ing become so acute that the maj^or-elect

and a majority of the new council has ex-

pressed its determination to establish,

earl}' in the new year, a municipal plant to

provide milk for Winnipeg and the adja-

cent suburbs.

Perhaps the most extensive plan yet

devised in this country was that drawn up
for San Francisco, under which each deliv-

ery wagon would serve a certain district,

thus avoiding long trips and the covering

of ground served by other distributors.

It was hoped that the price of milk could

be kept down to 12 cents a quart. Milk

companies distributing 25,000 gallons per

day—out of a total of 30,000 distributed

by milk companies—were said to have

agreed to the plan, which had been worked

out by a mUk commission appointed by
the federal food commissioner.

The San Francisco plan for milk deUv-

ery, however, was never put into effect

"because it developed that the cost of

making the change would be too great a

burden to be charged against any single

year's operations," and for this reason it

was felt that the plan "could not be con-

sidered strictly a war measure." S. H.

Greene, chairman of the division of dairy

products of the United States Food Admin-
istration for CaUfornia, furnishes the fol-

lowing additional details: "The plan pro-

vided for the closing of some pasteurizing

plants and the establishment of some
others in favorable locations in the city.

The city was to be districted in zones, and
each zone was to be served by two distri-

butors and no more. One result of the

many conferences that were held during
the consideration of the plan has been a

voluntary movement on the part of the

distributors to exchange certain routes

with each other, therefore shortening
hauls and sending out full loads, with the

consequent reduction in the cost of de-

livery." Dorset W. Hyde, Jr.

*
School Board Situation in Chicago.—

For sixteen months (June 18, 1917, to Oc-

tober 26, 1918) two groups of citizens, each

asserting their right to be the board of

education of Chicago, endeavored to de-

termine the issue between them in the

courts. Under the school law of 1909, 21

trustees constituted the membership of the

Chicago board of education. By the

amended school law, approved and in effect

on April 20, 1917, the membership of the

board was reduced to eleven trustees.

For convenience hereafter the first will

be spoken of as the "old," and the second

as the "new" board of education.

On April 23, 1917, Mayor Thompson
appointed two of the required eleven mem-
bers. These were confirmed by the coun-

cil and were duly qualified as school trus-

tees. On June 18, the mayor submitted

the remaining nine nominations to the

council. These also were promptly con-

firmed by that body. And as usual in

such matters, a motion to reconsider the

vote of confirmation was made; but in

this instance the motion to reconsider was

tabled.

During the interim, to June 18, 1917,

the old board continued in office, and exer-

cised the powers, duties and prerogatives

conferred upon the board of education by
its terms. In so doing the old board (1)

adopted revised rules and regulations, (2)

elected a president and a vice-president,

(3) elected a secretary of the board, (4)

elected for a term of four years a superin-

tendent of schools, a business-manager,

and an attorney, and (5) appointed stand-

ing committees.

Then on the morning of June 19, 1917,

several members of the new board (repre-

senting the majority who were city haU

partisans) appeared at board headquar-
ters with a large force of pohce. Acting

under their direction the police cleared

the office of the president, the offices of

the business-manager and the attorney,

the room in which the board conducts' its

meetings, and held them against the

elected officers and executives of the old

board. Later in the day the new board

held its first meeting, organized on its own

account, and elected an entirely new set of

board officers and executives.

Three days later, June 22, the city

council met again. A motion to take from

the table the motion to reconsider the vote
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of confirmation was made by the opposi-

tion. There followed a noisy controversy
between the administration forces and the

opposition. At length, however, necessary

parhamentary steps were taken which led

up to a reconsideration of the vote to

confirm. On the question being put, the

council in overwhelming numbers voted

not to confirm the mayor's nine nomina-

tions. Notwithstanding tliis action of the

council the new board continued to act as

the board of education for the following

sixteen months.

Four questions were promptly carried to

the courts by the old board and its

officers for adjudication. These were: (1)

Whether the new board should reinstate

the attorney, and (2) the business-man-

ager, and (3) the secretary of the board,

all of whom had been duly elected by the

old board; (4) had the city council the

legal right to reconsider on June 22 its

vote to June 18 confirming the nine nomi-

nations to board membership?
The recent decision of the supreme

court on the fourth question was not only

conclusive on the immediate point at is-

sue, but rendered futile any further con-

sideration of the other three questions.

In effect tliis decision determined that:

1. The city council had the legal power
to reconsider its vote of June 18, 1917,

confirming the mayor's nine nominations.

2. By its action of June 22, 1917, the

city council rescinded its vote of confirma-

tion. Therefor the roster of the new

board was never completed, and so the

action of the group of citizens who on

June 18 assumed the functions of the

board of education was illegal.

3. Until eleven members are all ap-

pointed, confii-med, and duly quaUfied,

the old board is to resume its office, and

it is its duty to exercise all the powers,

duties, and prerogatives conferred by the

amended act upon the board of education.

Before the decision of the supreme court

could be put into effect through an order

from the lower courts, the business-man-

ager, the attorney, and the secretary of

the new board resigned their offices; and
on October 26, 1918, the new board itself

vacated the premises of the board of edu-

cation and the old board, with its officers

and executives, returned to take up their

duties where they had been compelled to

drop them sixteen months earUer. The
old board will continue to exercise those

duties until a mayor and a city council

can agree upon nine trustees to complete
the new roster of the board of education.

Glen Edwards.
*

The Federal Goveminent and Housing.—A well-attended informal conference was

held in the Philadelphia city club, January

3, to discuss the possible creation of a fed-

eral agency to deal, in whole or in part,

with industrial housing, town planning,

municipal affairs. The call was signed by
Lawson Purdy, Esq., president of the Na-
tional Municipal League, J. Horace Mc-

Farland, president of the American Civic

Association, Frederick Law Olmsted, pres-

ident of the City Planning Institute, Rob-

ert W. DeForest, president of the Na-

tional Housing Association and Samuel

Gompers, president of the American Fed-

eration of Labor. There were 50 persons

present and three sessions were held in

which the debate was open, animated and

instructive. The sense of the majority of

those present was expressed by the secre-

tary, Andrew Wright Crawford, as fol-

lows:

A. Some kind of a federal agency to

deal with housing, town planning or com-

munity planning should be estabUshed.

B. Such a federal agency should deal

with housing and community planning, in

the broad sense of deaUng with the entire

physical environment of the inhabitants.

C. The proposed federal agency be Um-
ited to the function of research, experi-

mentation and dissemination of informa-

tion, acting as a central agency for the

service of state authorities and local com-

mittees.

D. It is more expedient that the pro-

posed new agency, without consohdation,

should act as a means of making more

available, from the point of view of the

community as a social unit, such technical

resources as can be suppUed by existing

independent federal agencies (in which

other points of view may be dominant)
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and should undertake within its own or-

ganization direct technical investigation

only in such parts of its field as are beyond
the scope of existing governmental agen-

cies.

It was also the sense of the majority of

those present that federal action should be

taken toward creating a comprehensive
and systematic mechanism to faciUtate

the financing of housing.

*
Recent Regulation of Outdoor Adver-

tising in New York City.
—New York city

has found a new solution of the outdoor

advertising problem. The objections to

the billboard and similar advertising signs

are many; often they are flimsily built and

likely to fall; inflammable, and a fire

menace; so designed as to serve as a

screen for lawlessness and filth. These

and similar defects may be prevented by

proper regulations, which our courts will

sustain; and such regulations New York

city, like other cities, has at various times

enacted and enforced. Often, however,

billboards and similar advertising devices

are also ugly, and so placed as to be espec-

ially offensive for that reason. Residen-

tial neighborhoods, parks, boulevards, and

scenic avenues in New York and all Amer-

ican cities suffer in this way. This con-

stitutes the real billboard and advertising

sign problem; for under our constitutions

regulations to prevent the erection and

maintenance on privately owned land of

ugly structures visible from public places

are invalid. The great European coun-

tries,
—

England, France, Italy,
—

all, to a

greater or less extent, curb this evil; and

Massachusetts, in a constitutional amend-
ment passed last fall, authorizes a like pro-

cedure; but so far none of the other states

in this country has done so.

New York city, unable to suppress the

billboard because it is ugly, has begun to

do so, in certain locaUties, because it is

out of place. For this purpose it makes
use of the building zone regulation, which

went into effect July 25, 1916. That reg-

ulation divides the city into residence,

business and unrestricted building dis-

tricts, and provides that "in a residence

district," no building shall be erected other

than a building, with its usual accessories,

arranged, intended or designed exclusively

for "a dwelling or such pubUc purposes as

clubs, churches, etc." "The term accessory
use shall not include a business nor shall

it include any building or use not located

on the same lot with the building or use to

which it is accessory." In a previous sec-

tion the word "building" is stated to in-

clude the word "structure."

Evidently a billboard is not a residen-

tial structure or accessory to such a struc-

ture. There is in the city a committee of

citizens called the "zoning committee,"
formed to protect the zoning resolution.

Last fall that committee began to caU the

attention of the authorities to this in-

fringement of the resolution. Already
thirteen billboards erected on our beauti-

ful Riverside Drive have lost their per-

mits, and apparently the same fate is in

store for many more such structures in

residential districts in all parts of the

city,

AU novelty is relative. New York was

the first city to employ its building zone

regulation for the removal of billboards

in residential neighborhoods; but other

cities have restricted billboards so located

by other means.

In 1910 Chicago passed an ordinance

making it unlawful "to erect or construct

any billboard or sign board in any block

on any pubUc street in which one-haK of

the buildings on both sides of the street

are used exclusively for residential pur-

poses, without first obtaining the consent

in writing of the owners or duly authorized

agents of such owners owning a majority
of the frontage of the property on both

sides of the street in the block in which

such billboard or sign board is to be

erected, constructed or located." This or-

dinance was sustained in 1915 by the

Illinois supreme court, and in 1917 by the

United States supreme court.i

In June, 1917, Los Angeles passed an

ordinance* dividing the city into business,

^Thomas Cusack Co. v. The City of Chicago, 267

111. 344; affirmed 242 U. S. 526.

• Since amended in detail. Ordinance No. 38,315,

passed June 25, 1918, incorporating these amend-
ments to that date is here referred to.
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eemi-business, suburban and residential

advertising districts. In a semi-business

district such structures shall not be nearer

the sidewalk than the house in that block

is that is nearest the walk; in a residence

district no billboard or similar structure

shall have an area of over twelve square

feet, or be within fifteen feet of

another billboard; in a suburban dis-

trict no billboard over twelve feet in

area shall be located within fifty feet of a

residence. Many of the provisions of this

ordinance, unlike those of the Chicago and

New York regulations, are retroactive.

The Los Angeles billboard ordinance is en-

tirely independent and distinct from its

building zone ordinances.

In cities with building zone regulations,

the New York city method of attacking

the billboard nuisance in residential neigh-

borhoods seems simpler and therefore bet-

ter than that of Los Angeles or Chicago.

The sum total of building regulations in

modern cities is most voluminous and

complex and there seems to be no reason

to add needlessly to this complexity by

creating separate districts with separate

rules and regulations for any one class of

structure, Uke billboards.

Frank Backus Williams.^

*
City Planning in St. Louis.—During the

war a question was raised in St. Louis as to

the practicabihty of continuing the city

plan commission. This sentiment found

expression in the board of aldermen, which,

however, seems to have seen a new light

and has passed the following resolutions.

We do not often quote resolutions in these

pages, but these are reprinted because

they indicate how the logic of a situation

will penetrate even a board of aldermen:

Resolved, by this board, That we highly
commend the spirit of the city plan com-
mission and recommend that every citizen

of St. Louis read the recent issue from the

commission office of the book entitled St.

Louis After the War, and that this board
extend its thanks to Winston Churchill for

retaining such enduring interest in the

city of St. Louis.

' Treasurer of the municipal art society of New
York city and chairman of its committee on outdoor

^advertising.

The reference to Mr. Churchill brings

to mind the splendid foreword he pre-

pared for the pamphlet St. Louis After the

War, which has strong arguments for a

preparation of plans for the guidance of

the city at the present time.

*

Women in Municipal Research.—From

its inception, ten years ago, the Philadel-

phia bureau of municipal research has al-

ways afforded opportunities to women for

work on its professional staff. A number

of these women have filled important posi-

tions not only within the bureau organ-

ization, but have made careers in public

service outside as well.

The other governmental research agen-

cies have had varying pohcies in this re-

spect. Some have given women equal

opportunities with men, while others have

felt that women are still sufficiently dis-

criminated against in our pubUc services,

so as to handicap them in this field. For

that reason, a number of the bureaus em-

ploy women only in clerical capacities.

The Philadelphia bureau has probably

had one of the most interesting groups of

women staff-members and was pecuUarly

fortunate in the individuals it secured.

Dr. Neva R. Deardorff, an alumna of

Michigan, for three years assistant director

not only participated in a number of im-

portant studies and led many others, but

also handled a large part of the publicity

and educational work. Her record as

chief of the division of vital statistics in

the bureau of health set a new standard in

Philadelphia, and won for Dr. Deardorff a

national reputation. At this writing she

is on leave, serving as an assistant to the

director-general of civilian reUef of the

American Red Cross.

Miss OUve R. Haldeman joined the

bureau staff in 1913 upon her graduation

from the University of Pennsylvania, and

for five years was busy mainly on budget

work and health studies. In the latter

activity she was the author of several care-

ful reports, notably one on the food in-

spection services and another on the divi-

sion of housing and sanitation in Phil-

adelphia. As Mrs. Ralph E. Young, this
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young woman has moved away from Phil-

adelphia, but she continues a hve interest

in civic matters and will doubtless be a

force for social progress in her new home.

Another woman whose work deserves

special mention is Miss Maude E. Stearns,

a Wellesley graduate, who left the bureau

staff after a period of training to become
statistician of the municipal court of Phil-

adelphia. Later Miss Stearns went to

Washington to do statistical work in the

war department.
The general information service and the

library of the bureau—two of its very im-

portant activities—have for several years
been in charge of Miss Ethel Vernon, a

Cornell alumna, who has put these func-

tions on a plane not excelled in any similar

agency in this country.
A number of other young women have

served as investigators, accountants and

statisticians on the staff of the bureau, and
all have either continued on the staff or

have entered other fields of service.

The board of trustees of the Philadel-

phia bureau have recognized the growing

activity of women in pubhc affairs, and

recently filled vacancies in the board, by
the election of four representative PhQ-

adelphians: Dr. Martha Tracy, Miss

Florence Sibley, Mrs. George McFadden
and Miss Mary H. Ingham. Other bu-

reaus have perhaps had a rare woman
trustee, but it is beUeved that this is the

first time that the election of women
trustees was a definitely adopted poHcy.

W. C. B.

*
The Buffalo Street Car strike was treated

in a comprehensive way by Frederic Almy
in The Nation of December 21. It de-

scribes especially Mayor Buck's resistance

to various suggestions of compromise.

Mayor Buck's attitude is summed up in

his statement, "I am satisfied that pubUc
opinion demands that those who control

the street railway situation in this city

must get out and stay out." The results

seem to have justified his attitude.

*
Civil Service Requirements for High

School Principals.—Dr. WiUiam H. Max-

well, who for many years was the success-

ful superintendent of schools in New
York, and who is now superintendent

emeritus, has proposed to the civil service

reform association that an amendment
should be sought to compel the framing
of an eUgible fist for high school principals.

*

Psychological Tests for Clerical Appli-
cants.—Dr. L. L. Thurstone of the divi-

sion of apphed psychology of the Carnegie
Institute of Technology, Pittsburgh, has

prepared an examination pamphlet for the

testing of clerical apphcants consisting of

eight tests. These tests involve the cor-

rection of errors in the solution of simple

problems in addition and subtraction
; the

detection of errors in spelUng, and of

specified letters of the alphabet; the sub-

stitution of specified numerals for specified

letters; the selection and grouping of

names; the selection of more complex
data; the solution of simple problems and
the association of Arabian proverbs with

their Enghsh equivalents. Both speed and

accuracy are rated.

The examination pamphlet contains

sample clerical jobs by means of which the

interviewer is better able to measure the

cahber of a clerical apphcant than by
means of the usual casual conversation.

That these sample clerical jobs or psy-

chological tests constitute a better meas-

ure of potential fitness than the academic

tests usually employed by civil service

examiners is also not to be disputed. Dur-

ing the war, one of the services which was

exempted by executive order from civil

service regulation recruited to clerical

service by means of psychological tests

and found the method entirely satisfactory

and efficient. L. F. F.

*

Municipal Laundries for Uruguay.—
European travellers remember the little

groups of peasants washing clothes in the

brook near their villages. This custom

exists very generally in the older countries

and apparently also in South America.

The Uruguayan government, in virtue of

a law of June 27, 1918, takes official cog-

nizance of the practice by providing for

the construction of municipal laundries or
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washing places (lavaderos) in all cities of

the RepubUc. These buildings, according

to Commerce Reports, are to be erected in

series of four, the first four to be built in

Salto, Paysandu, Mercedes, and San Jose.

The government is authorized to expend
not to exceed 22,000 pesos ($22,750) per

year for the purpose. Where municipaU-
ties have the necessary funds they may
themselves construct the washing places,

but in accordance with the government

requirements. The buildings erected by
the government will be turned over to the

municipaUties after completion.

*
The Making of Municipal Bricks is the

latest undertaking of an Enghsh munici-

paUty. The Redditch urban district coun-

cil was unable to obtain the necessary
bricks to carry out its scheme of building

two htmdred more houses, so not to be

balked it estabhshed its own brick making
kiln and the problem was solved.

*

A National Health Ministry has been

created in Great Britain and its organiza-

tion entrusted to Dr. Christopher Addison,

president of the local government board

and who for two years and a half was at

the head of the ministry of reconstruction.

In describing the work which it was ex-

pected the new ministry would supervise,

Dr. Addison said:

"It will be a few months before the

ministry of health can be estabhshed. For

many purposes affecting the service the

administrative unit must be a large one.

A small area cannot possibly be self-

contained, in a medical sense. It cannot

have resources sufficient to meet all its

emergencies. What we seek to estabhsh is

really a medical intelligence department.
It will have its laboratories with every-

thing necessary for research, and will have

access to all information gathered by pub-
lic medical officers. It is frequently possi-

ble to see an epidemic in the distance. We
shall soon look to our intelUgence depart-
ment to give us due warning of the ap-

proach of anything of the kind, and to

advise us as to our counter-offensive."

Home Market for Municipal Bonds.—
The Liberty bonds were floated at home,
subscribed for by the American people.

Over-the-counter sales of small denomina-

tion bonds by cities would not only en-

courage the habits of thrift and saving,

but would tend to stimulate civic interest.

Cities could thus finance their reconstruc-

tion improvements. The government of

France before the war issued securities her

citizens could buy, denominations being

as low as sixty cents. Such very small

amounts might not be practicable here,

but the principle of issuing bonds of such

sizes that the average citizen, not only the

citizen with $500 or $1,000 or larger sums,
can afford to purchase them, deserves seri-

ous consideration by every American mu-

nicipahty. Noel Sargent.

*

Tearing up the Streets.—It is generally

agreed that one of the most aggravating
circumstances in the paving of the city

streets is that after the streets have been

adequately paved and the residents and
owners of the property have begun to take

personal pride in their new improvement,
the pavement is apt to be cut up to allow

for the placing of pipe lines or service con-

nection to some new residence or store

building. The Portland cement associa-

tion, which has for its motto "concrete for

permanence," has turned the attention of

its pubhcity on this subject and is doing
some splendid work in the direction of

educating municipaUties and citizens gen-

erally as to the necessity of doing the nec-

essary underground work before the pave-

ment is put down. In a recent letter sent

out by the editorial bureau of this associa-

tion, it calls attention to the fact that

Cleveland, Ohio, has placed restrictions

upon the undiscriminating cutting up of

new pavements and requires prospective

builders to lay their plans far enough in

advance of pavement improvement to

permit of it being done before the pave-

ment is placed. Some time previous to the

commencement of a pavement improve-

ment signs are placed conspicuously along

the streets giving notice of this work and

requiring all underground connection to
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be placed before the paving is done.

Thereafter the pavement must not be cut

for this purpose for a period of five years.

Municipal and State Income Taxes.—
Mayor Kiel of St. LouLs has recently pro-

posed that a state income tax be levied

to raise funds for the program of social de-

velopment planned and to replace the

money that will be lost on liquor licenses;

about $2,000,000. There has been some

talk of levying such a tax also in New
York city. Mayor Kiel urges the incor-

poration of suburbs to prevent wealthy
individuals who do business in St. Louis

escaping taxation. The objection has

been made that capital will be driven

from the city and that new capital will be

repulsed if such a tax is adopted.
An issue of Public Business (issued by

the Detroit bureau of governmental re-

search) notes the fact that Wisconsin

taxes all incomes and that Massachusetts

in 1916 adopted a law applying to so-

called incomes and incomes from certain

classes of intangible property. The pro-

ceeds of these income taxes, though col-

lected by the state, usually revert to the

local subdivisions. In line with this de-

velopment comes the recommendation of

the Michigan state tax commission for a

constitutional amendment permitting an

additional income tax for the state in lieu

.of all intangible personal property taxes.

The commission enumerates six points on

which it believes that such a law should be

based:

1. The net income should be the meas-

ure of the individual's taxable ability.

2. The income tax should be levied on

the entire income from all sources except

income from United States bonds, and

salaries of federal officials (specially ex-

empted by law).

3. The rate of income tax should be the

same for all kinds of income and not dif-

ferentiated according to the source from

which it is derived.

4. The rates of income tax should be

progressive, depending upon the amount
of the taxpayer's net income, with exemp-
tions for net incomes under a certain sum.

5. Income taxes should be collected di-

rectly from the taxpayer on a basis of

strictly enforced reports of the taxpayer
and no part of the tax should be collected

at the source.

6. Administration of the income tax

should be in the hands of state officials

and not in the hands of local officials.

Street Development.—One of the en-

couraging and interesting factors of

modern street development has been the

organization of men and women interested

in a particular street for its further

improvement and the extension of its

influence. Perhaps the best known as-

sociation of this kind is the Fifth Avenue
Association of New York, of which Robert

Grier Cooke is the president. In a recent

article appearing in The Evening Post, Mr.

Cooke told of the war-time activities of

this association and of the truly remarka-

ble work which it had accomplished.

This association takes an interest in such

things as the traffic, the height of build-

ings, zoning generally, and the develop-

ment of realty. The work of the associa-

tion has attracted attention outside of the

country and the business men of King

street, Toronto, have organized along sim-

ilar fines calling their movement "Greater

King Street."

*

Compulsory Voting in Massachusetts.—
Among the constitutional amendments

adopted at the November, 1918 election,

was one which read as follows: "The gen-

eral court shall have authority to provide

for compulsory voting at election, but the

right of secret voting shall be conserved."

The committee to compile state constitu-

tional amendments reported that the

compulsory voting does not exist any-

where else in the United States. It is

mentioned in one constitution in the 48

states, North Dakota. It provides that

the legislature may prescribe penalties

"for faifing, neglecting or refusing to vote

in any general election." Thus far the

legislature has not taken any action to

carry out the power thus granted. The

same committee prepared a memorandiun
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concerning the subject of compelling vot-

ers to exercise their franchise as worked

out in Austria, Belgium, Spain, New
Zealand and Tasmania. In the latter

country after each general election the

name of every person who has a right to

vote and has failed to do so is stricken

from the list. New Zealand has a some-

what similar provision. In the former

legislation was enacted in 1901; in the

latter in 1893. Compulsory voting is

obligatory in cantonal matters in certain

of the cantons of Switzerland, but the meas-

ure is not vigorously enforced. Belgium
fines those who fail to vote without proper
excuse. In submitting its memorandum
the committee reported that in no other

country do the elections come so fre- •

quently as in the United States, nor is the

burden on the voters so great as here.

In Roman Catholic countries of Europe
elections are held on Sunday, making it

possible to secure a large vote without

interfering with the voters' employment.
*

Proportional Representation in Ireland.

—
Sligo has the distinction of being the

first city in the United Kingdom to hold

a post-war municipal election and to hold

it under the proportional representation

system. The city is divided into three

wards each represented by eight members.

There were sixteen candidates in each

ward. The single transferable vote was

used and 2,251 votes were cast, only 43

of which were declared invaUd. The total

register was 3,066 including of course, the

absentee voters. The rate payers' asso-

ciation elected eight representatives; the

Sein Fein, seven; labor, five; independ-

ents, four. The local press, both Sein

Fein and Unionist expressed their appre-
ciation and satisfaction with the new sys-

tem. The Sligo Cham-pion, a Sein Fein

organ said: "The system has justified its

adoption. We saw it work. We saw its

simplicity. We saw its unerring honesty
to the voter all through, and we saw its

vote to the final count and we join the

expression of those who follow it with in-

telligent interest. It is as easy as the old

way. It is a big improvement and it is

absolutely fair."

Regulation of Aerial Traffic.—The

publication of the report of the Brit-

ish civil aerial transport committee and

the signs of an early and considerable

development in the use of aeroplanes

renders it necessary, the London Municipal
Journal points out, to consider in what

directions it will be essential for munici-

paUties and other governing bodies to

exercise control over the use of aircraft.

So far as internal services in England are

concerned the great point is, of course, to

make use of the speed capabilities of the

aeroplane. This can only be done by
reducing terminal delays to a minimum.
If much time has to be wasted in con-

veying mails or passengers to the aero-

drome before the aerial journey can be

started, and subsequently in conveyance
to the ultimate destination after the

landing ground has been reached, then

it is quite conceivable that an inherently

slower method of transit may hold its

own as regards speed from terminal point

to point. The real utUity of the aero-

plane will, therefore, be largely depend-
ent on the possibility of placing aero-

dromes and landing grounds in something

approaching central positions. There are

obvious difficulties in the way of so doing.

If we select, the report says, for an

aerodrome, a park in the center of a great

city, all the machines employed must be

continually flying over the town and

must descend to low altitudes when so

doing. The lower the altitudes, the

greater the risk of injury to individual

or municipal property in the event of any
accident to the aeroplane or any failure

of its engine. Clearly the public must

be protected as far as possible against

such risks. The owner of property, in

Enghsh law, is also supposed to be the

owner of the air above that property.

Aerial transport is, however, impossible

if this sort of right be insisted upon

Uterally. Thus, a compromise which

naturally suggests itself is that, when an

aeroplane flies at anything below some

defined altitude, civil habifity falls upon
the owner of the aircraft in the event of

accident. Any such regulation would,

however, be most difficult to impose,
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because it would involve setting apart

very large areas for landing grounds.

Thus, it appears that the landowner can

only be protected by giving him a specific

right of action for damages on the grounds
of any nuisance resulting from breach of

the regulations that may be imposed.
All this leads to the conclusion that

municipalities must interest themselves

in all those regulations that may be sug-

gested to apply to ascents and landings.

If the municipality is not satisfied that

such regulations provide the necessary
measure of safety and the elimination

of nuisance, then the only alternative is

to place the aerodromes and landing

grounds well outside the centers of popu-

lation, which, as already pointed out,

would greatly decrease the utility of aero-

plane services, except over very long

distances.

The point may perhaps be brought
home more clearly by taking one or two

imaginary examples. Suppose an aerial

service to be in operation between two

places a hundred miles apart. The actual

journey by air may take about one hour.

If the aerodromes are distant from the

terminal centers the total journey from

center to center may take three hours,

and may well be slower than the journey

by railway between stations centrally

placed. In the case of two cities, say,

five hundred miles apart, the aerial

journey may take five hours, and the

addition of the same terminal delays,

namely, one hour at each end, would

give a total of seven hours, which would

certainly compare very favorably with

the time taken by the fastest express

railway service. Thus, the minimum
distance over which an aerial service

would be really useful is largely dependent
on the positions chosen for landing

grounds. Municipalities will thus be

faced with a rather delicate question as

to the degree to which the safety and

comfort of the property owner and of

the general public can be jeopardized
in order to encourage air services which

may well increase the business done in

the locality by increasing the efficiency

of the business methods and expediting

the delivery of maUs and the carriage

of passengers engaged upon affairs of

urgency.

II. POLITICS.

387 Engineers Laid Off.—Nearly four

hundred engineers of the pubUc service

commission of New York city were

dropped on the first of the year as a result

of the action of the board of estimate,

which resolved upon this move at a meeting
held December 30, 1918, as the matter

involved was the administrative appro-

priation for the first quarter of 1919.

Three months earUer, the pubhc service

commission had submitted its September
estimate of the budget to the board of

estimate and apportionment, to become
effective January 1, 1919. On November

30, the board of estimate and apportion-
ment emasculated this budget so as to

require the laying off of, it was then esti-

mated by the pubhc service commission,
167 men. This was, however, an under-

estimate, because on December 31 the

pubUc service commission was forced by
the failure of the board of estimate and

apportionment to provide adequate funds,

to lay off 387 men.

The employment of these men was with-

in the power of the public service com-

mission, but under a law passed in 1918

final authority as to all appropriations and

other administrative matters involving

departments of the city was lodged in the

board of estimate. Two hundred and

ninety of the suspended employes were

restored to service January 31, and a few

more were restored in February; approxi-

mately 85 of them remain on a suspended
Ust.

This wholesale dismissal of a trained

force is naturally regarded with consterna-

tion not only by the men directly involved,

but by all interested in building up an

effective civil service in the city. If men
who have given of their best to the city

are to be dismissed on such short notice

and without adequate cause, it will be
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more difficult than ever to secure men in

the public service whose abilities and

capacities are above the ordinary. 8uch

actions, like that of the board of estimate,

by undermining the confidence in the

tenure of public service, increase the diffi-

culty of administrators of securing men

equal to the great tasks modern municipal

Ufe imposes upon them. Moreover, such

actions are justly regarded by advocates

of municipal ownership and operation as

a serious blow to their aspirations, if

skilled men are to be treated as so many
laborers taken on and laid ofT by the arbi-

trary action of another body than the one

responsible for their work. Under these

circumstances no assurance can be given

that any farsighted constructive policy

of operation can be successfully carried

out.

III. JUDICIAL DECISIONS

Budgets.
—The Massachusetts supreme

court has decided recently in Flood vs.

Hodges that when a budget has been sub-

mitted by the mayor of a city, adopted by
the municipal council and approved by

him, the council cannot make appropria-

tions under the municipal indebtedness

act contrary to the wishes of the mayor,

covering subjects provided for in the

budget. The case arose in an effort to

restrain the auditor and treasurer from

paying certain increases in compensation

to policemen and firemen which the coun-

cil was trying to accompUsh by ordinance

without the mayor's approval. The court

said "This unequivocal Umitation placed

by the statute upon the power of initiative

by the council in making appropriations

cannot be circumvented by the agency

either of a vote requesting action by the

mayor, or of an amendment to ordinances

establishing such expenditures, or by the

enactment of an ordinance attempting to

deprive the mayor of one of the essential

prerogatives of the chief executive. . . .

of approving drafts or warrants before

money can be withdrawn from the city

treasury."

*
Annexation.'—A number of provisions

of the Rochester city charter were re-

cently held to be unconstitutional by the

New York court of appeals. The case

arose from the application by the city to

acquire for municipal purposes lands in

the town of Canadice, Ontario county, be-

longing to certain citizens. The owners

objected to the appointment of commis-

sioners for the appraisal of damages, and

^In re City vs. Rochester, 121 N. E. 102.

7

these objections were sustained by the

highest court in the state. The court said

that the charter did not provide for an

impartial tribunal, because one of the

three commissioners must be a resident

and freeholder of Rochester and because

the city council having judicial power in

such cases would not be impartial as be-

tween the city and the landowner, and

finally because when the valuation is

made, the city can appeal and the land-

owner cannot.

*
Recall.—In Ackerman vs. Moody^ it was

decided that under the state constitution

and city charter, the members of the board

of education of San Diego are subject to re-

call, though the school district comprises

certain territory outside of the corporate

limits of the city and the board members

are paid by warrants drawn upon the

county treasurer.

 
Public Utility Regulation.

—The su-

preme court of Colorado has recently de-

cided, in the suit brought by the city of

Denver to prevent the Mountain States

telephone and telegraph company from

putting into effect increased rates granted

by the pubUc utilities commission, that the

charter amendment to the state constitu-

tion giving charter cities the right to regu-

late public utiUties was valid. The com-

mission claimed the power not only to

change rates but also franchise provisions.

Rates made by Colorado Springs, Denver,

and other home rule cities will henceforth

prevail . The telephone company has asked

for a rehearing.

1 176 Pac. 696.
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Occupation Taxes.—The Ohio suprerrK;

court, has just, decided that home rule

cities have a right to levy an occupation

tax p^o^•ided the state does not do so, and

declared the occupation tax ordinances

passed by the Cincinnati city council to

be valid.

Ohio Classification Amendment.—^The

Ohio classification amendment passed last

November has just been knocked out by
the supreme court on the ground that it

conflicts with the mortgage exemption
amendment passed at the same time and

also because it conflicts with the provisions

exempting from taxation property used

for charitable purposes. Three judges dis-

sented contending that the mortgage ex-

emption amendment only, and not the

remainder of the section, was voted on by
the people and that the provisions of the

amendment are not in conflict with classi-

fication; that the two amendments might
stand without conflict.

Torts by Policemen.—Police officers,

though employed by a municipal corpora-

tion, exercise a governmental and not a

corporate function and in the absence of a

positive statute to the contrary cannot by
their tortious acts render the employing

municipality liable in damages ex delicto.

This was held recently by the Louisiana

supreme court in Joliff vs. Shreveporl}

where in a liquor raid considerable damage
was done by the police and the city was

sued as a consequence.

Fares.—The supreme court of Louisiana

in the case of the City of Lake Charles v.

Charles Railivay Light & Water Company"^

decided that a temporary injunction

would be granted against the street car

company, which although permitted by
its franchise to charge only a five cent

fare, was actually charging seven cents.

The contention of the street car company
was that the municipality was without

legislative authority to fix or Umit the

fare that might be charged in the exercise

of the francliise. The only question de-

cided by the court was that the act pro-

hiJMted by the injunction, if permitted to

be done until final judgment was rendered,

might cause an irreparable injury.

Robert E. Tracy.

IV. MISCELLANEOUS

Landscape Architects and Reconstruc-

tion.—A special meeting of the Amercian

Society of Landscape Architects was held

in Washington said Professor J. S. Pray of

Harvard, president of the society, "to con-

sider how we may best be of service here

and overseas during the reconstruction

period. The country is faced, for in-

stance, by a large building program.
Better and more economical results will be

secured by the co-operation of the land-

scape architect. He is likely to be called

in more and more upon these and city

planning problems." A medallion was

presented to F. L. Olmsted by the society

at their convention dinner in appreciation
of his part in the winning of the war. It

was pointed out that as his father, the

great artist and landscape architect, had

employed his powers of organization and
his sturdy good sense most effectively, as

head of the sanitary commission during the

civil war, so the son had made a similar

contribution during the present war to

the housing of both troops and munition

workers. The medallion represents the

goddess Vesta, whose charge it is to "keep

the home fires burning," hand in hand

with Mercury, the Roman god of industry.

"Of the 84 members of the society con-

ducting their own offices, 43 have been

called in one way or another into govern-

ment service, either by the housing

bureau, the construction division of the

army or the shipping board," said Mr.

Olmsted, who is now serving as chief of the

town planning division of the housing

bureau. "This is a remarkable record,

especially since landscape arcliitecture is

considered by the man in the street as an

occupation only for settled conditions, and

even something of a luxury. The fact is

» 180 So. 200.

« 80 So. 260.
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that in this emergency, the landscape

architect was found pre-eminently quali-

fied to serve in one field of town planning

required by the government in laying out

cantonments for troops and industrial

housing developments for war workers.

Consequently he was drafted to this serv-

ice."

"If our experience in the housing bureau

has proved anything," continued Mr.

Olmsted, "it is the possibility and value of

a thoroughgoing co-operation between the

architectural, town planning, and engineer-

ing professions. In our office, each has

been represented by a division, all working

together at adjacent desLs and all assist-

ing in the solution of every problem. It

offers a fine promise of the future for build-

ing and land subdivision in aU its branches.

The convention was held in Washington
on account of the many landscape archi-

tects who are working in the housing

bureau and the construction division of

the army. Its chief work was to consider

how the society can be of further service

and how the work in town planning and

industrial housing which the housing
bureau has so admirably started may not

be lost.

*
The Proposed League of Ohio Cities.—

Just at present the jnovement for a league

of Ohio cities seems to be lagging. A letter

from Mr. Carr, of Springfield, a member
of the committee on permanent organi-

zation, states there is now little chance

of a league. However he does not in-

tend to quit, but is waiting for an oppor-

tune time to present a measure to the Leg-

islature that will provide for a league.

The first provision we need is a law au-

thorizing cities to appropriate money for

the support of sucli an organization, then

we can get a five secretary on the job.

There is very Uttle interest shown by some

of the largest cities and this seems to be

easily accounted for. They are strong

enough to stand for tliemselves, but the

smaller places cannot accompUsh a thing

individually. I have already noticed how
the large cities liolj-knob with the state

officials, and the smaller cities have only

the support of some rural legislator who

can see no further than to labor for the

rural population and its representatives
—-the county commissioners. In a state

where cities ai-e supposed to have the

priviUege of Home Rule, such as this one,

it is a joke to see what Uttle local and self-

government they really have. We are not

only creatures of the state, but also of the

county, through a budget commission

composed of county officials, as well as

creatures of a civil service commission and

an interest and sinking fund board. Some
one to tell us just how much money we
can have; some one to come in and grab
most of it to pay off short-Ufe bonds on

long-life improvements and some one to

tell us just who we must employ.
I would rather see a league of cities than

anything else just now. This would be

the starting of better laws and better

conditions for cities in this state. Mayor
Galvin, of Cincinnati, is chairman of the

committee on permanent organization and

he said at one of our meetings that he did

not beheve cities should organize and em-

ploy a walking-delegate (secretary) . That

just such sort of thing was what we were

condemning in labor and the farmer. I

asked him if the whole scheme of hfe was

not a case of survival of the fittest and if

labor and the farmer were not making

progress by their methods, and if it were

not up to the cities to pursue the same

methods, even if it were only for defense.

Carr is a fighter and I beheve we can get

along. The smaller cities, with Dayton
and Springfield are anxious about joining.

IvENYON Riddle.

Professor Howard Lee McBain, who be-

came an associate editor of the National

Municipal Review in April, 1914, suc-

ceeding Professor Charles A. Beard, has

been compelled by,pressure of liis academic

and personal obUgations to retire from that

position. The editor takes this opportu-

nity of expressing his appreciation of the

very large service which Professor Mc-
Bain did in that capacity. He was helpful,

wise and stimulating in advice—this com-

l)iued witli liis wide knowledge of munici-

pal affau-s, especially in their legal aspects,

made him a coadjutor of real value. He
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has been succeeded by William J. Donald,

the secretary of the chamber of commerce

of Niagara Falls, who brings to the Na-
tional Municipal Review the point of

view of one who has been trained in eco-

nomics and political science and who has

had extended opportunity in organizing

commercial bodies along the modern lines

represented by the American city bmeau.

Colonel William Gorham Rice has been

reappointed by Governor Albert Smith of

New York a member of the state civil

service commission. Mi*. Rice's term ex-

pired P'ebruary 1. His work on the com-

mission has been of a high grade and liis

reappointment is generally regarded as a

triumph for the merit system. He was

appointed by Governor Roosevelt and

four years ago was reappointed by Gov-

ernor W^hitman. Colonel Rice is chairman

of the joint committee on civil service and

efficiency of the National Municipal League
and the National Civil Service Reform

league.

*

Charles H, Wacker has been the first

and only chairman of the Chicago plan

commission. Recently that board passed

a resolution recognizing the services which

he had rendered without remuneration

saying that "it is not a little thing for a

man to sacrifice his time, his energies, his

business and personal financial interests

to an ideal, and the ideals of the old com-

mercial club through Daniel H. Burnham
and his staff, which have been handed to

the city of Chicago by the generosity of

the commercial club, would have been

unavailable had the duty of carrying them

forward fallen upon the shoulders of a man
whose ideals had not been commensurate

with the great task. This untiring, unsel-

fish and devoted work of Mr. Wacker will

be a lasting benefit to every citizen of

Chicago no matter in what connection he

may Uve or what his position in life may
be. The plans and ideals are so broad

that they reach every corner of Chicago
and assist in the development of the whole

city."

Henry Read, after fourteen years of use-

ful and effective service on the Denver art

commission, has resigned as a result of the

failure of the present administration to

co-operate as directed by the law. Mr.

Read is the father of the section of the

charter creating a volunteer body of ar-

tists, architects and jjublic; .sj)irited citizens

as an art commission. He served faith-

fully as the commi.s.sion's chairman, in

which capacity he saw conceived and

achieved virtually all of Denver's triumphs
in beautifi(!ation. Among the.se might be

mentioned the various park projects, the

reclamation of Cherry Creek bottom,
the erection of the Welcome Arch, the es-

tabUshment of the Civic Center, the loca-

tion of statues and the creation of an

ornamental lighting system.

*
Charles E. Merriman, who has had a

useful and interesting career as college

professor, Chicago alderman and a captain

in the army, announced his candidacy
of mayor of Chicago on a reconstruction

platform. In the course of his opening ad-

dress he said, "My principles would be to

select strong men and women capable of

working together without regard to party,

class or creed, on exactly the same princi-

ple that united action was obtained during

the war." Certainly a fine principle which

we hope the voters of Chicago will endorse.

*

Harrison Gray Otis, after a year of

service as city manager of Auburn, Me.,

has resigned. In his letter of resignation

he said to the commissioners: "You will

recall that upon my accepting the position

as manager last February I stated that

my resignation was placed upon the table

with my acceptance. May I ask that you

accept this resignation to take effect Jan-

uary 1, 1919." In accepting the resigna-

tion the mayor and the commission ex-

pressed their appreciation of his work and

assured him of their good will and friend-

.ship.

*
Howard Strong, who has been the suc-

ce.ssful and resourceful secretary of the
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Minneapolis civic and commerce associa-

tion, has resigned to become secretary of

the Rochester chamber of commerce, of

which R. B. Woodward was for so many
years the efficient executive. He entered

upon his duties on February 1.

*
Holmer Talbot, after a useful term as

secretary of the League of Kansas Muni-

cipalities, has resigned to accept the posi-

tion as secretary of the New Jersey State

League of Municipahties in succession to

Claude H. Anderson. ^ Edward T. Paxton

has been serving as secretary pro tem.

Mr. Talbot has been succeeded in the

Kansas league by A. O. Long, secretary of

tlie Texas league.

*
Frederick C. Butler, who during the war

had charge of the community problems
of the war department with relation to

the production of munitions and who was

responsible for the working out of the

East St. Louis plan,^ has been appointed
director of Americanization in the bureau

of education. Regional directors will be

named to proceed immediately with the

organization of the states and through
them of the communities.

sion in Ohio, is in charge of the American-
ization work of tiie National Cathohc War
Council.

*
Dr. C. C. Williamson, associate editor of

the National Municipal Review, has

been elected a member of the board of

editors of the American Political Science

Reinew.

*
William J. Locke, the assistant se(;re-

tary of the CaUfornia League of Munici-

palities, is a member of the present session

of the California legislature.

*
J. L. Jacobs has retired from the Emer-

gency Fleet Corporation in Philadelphia,

having returned to his professional prac-
tice in Chicago.

*
Morris L. Cooke has finished his war

work and has opened an office as a con-

sulting engineer in management in Phil-

adelphia.

*
R. Stuart Royer, formerly city manager

of Fredericksburg, Va., is now manager of

the Alexandria chamber of commerce.

Samuel H. Ranck, hbrarian of the

Grand Rapids pubUc hbrary, one of the

aggressive institutions of its kind in the

country, is engaged in hbrary war service

abroad. Mr. Ranck has been identified

with the committee work of the National

Municipal League for many years.

*

George Burnham, Jr., has resigned the

presidency of the city club of Philadelphia
and has been succeeded by WiUiam R.

Nicholson, the president of the Land
Title Trust Company of Philadelphia.

*

John A. Lapp, formerly legislative ref-

erence hbrarian in Indiana and recently
director of the social insurance commis-

' See National Municipal Review, vol. viii,

p. 107.

•See National Municipal Review, vol. viii,

p. 52.

Twenty Years a Mayor.—Charles S.

Ashley has the unique record of having
been elected for twenty consecutive terms

as mayor of New Bedford, Mass. It is

true the term is only for a single year, but

it is an extraordinary record that he should

have been reelected twenty times. An in-

teresting feature of his entrance upon his

twentieth term was the presentation by
eighty manufacturers and merchants of

the city of a purse of $12,000.

The Civic Club of Philadelphia has been

celebrating tlio twenty-hftli anniversary
of its organization with a series of meet-

ings and a special number of The Civic

Club Bulletin. Organized "to promote by
education and active co-operation a higher

public spirit and a better social order,"

this active organization of Philadelphia

women has continuously for a generation
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been advancing these highU' desu' ible

ends. Now at the end of twenty-five

years it is stronger, more vigorous and

more effective than ever. The cUib has

always been closely associated with the

National Municipal League, with which

it has co-operated on many occasions—in

fact it was one of the hosts at the Phil-

adelphia conference held in January, 1894,

out of which the National Municipal

League grew.
In her review of "Civics Twenty-five

Years Ago," Mrs. Cornehus Stevenson, the

first president of the club, said :

"To be sure

I had been interested in reform, having

usually served on committees, when the

nnmicipal league or civil service reform

conventions brought to this city men Uke

Charles Bonaparte, Carl Schurz, Theo-

dore Roosevelt, Mrs. Josephine Shaw

Lowell, and other leading reformers at

whose feet I sat in all humihty."
Mrs. Edward W. Biddle is now presi-

dent—her predecessors, in addition to

Mrs. Stevenson, being Mrs. Owen Wister

and Mrs. Matthew Baird.

*
A woman's civic building, to be known

as the Ella Flagg Young Memorial Hall,

is to be erected under the auspices of the

building committee of the Chicago wo-

men's club, to cost $225,000, the first

$50,000 of which has been contributed by
Julius Rosenwald.
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VIEWS AND REVIEWS
League knows what ought to be done
in American civics and feels enough

The change of this magazine from self-confidence to din its advice into

the bi-monthly to the monthly issue is American ears. We shall not be content

a response to the analysis of National to speak truth; we shall lobby for its

Municipal League needs made by the enactment,

league's survey committee last year.
The cost of the change—$5,000—is

covered by the generosity of certain We need $5,000 more to put the

members who, by gifts and under- league to full speed, to equip com-

writings, made up the required sum. mittees with secretarial and research

To carry the new work imposed by service and to enlarge our audience by
the monthly form and reduce the fixing a lower price for the Review.
over-burden hitherto borne by the Who is with us on this quest.? And
devoted shoulders of Mr. Woodruff, a how much will you put in to see us
new assistant editor enters the Phila- through.?

delphia oflSce. C;iilds, as a volunteer,
takes this new editorial department and
selects the major articles; Williamson The league's survey committee
continues his department of publica- favored a new name for this magazine,
tions, and Woodruff runs "Notes and Our field is no longer purely "munici-
Events" as heretofore and manages the pal" but deals with state and county
publishing. government, too. The Review is now

to be less of a "review" and more of a
crusader. Among the names sug-

Henceforward, therefore, the Re- gested are "Government," "Democ-
viEw will have editorials and opinions, racy," "Democracy in America,"
We shall have an editorial program "Constructive Democracy." We hope
and shall expect you to share with us to find the ideal name and change the

enthusiasm over every victory for name (and cover) in the fall,

budgets, short ballot, city manager, Meanwhile, any suggestions?
tax reform, proportional representa-
tion, civil service reform and new tools

of democracy yet to be invented. We
shall propagate and proselyte, on the The world, we understand, is now
theory that the National Municipal safe for democracy.
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Ergo
—let us now indulge in some!

You are not free yet! You call this

democracy, but commonly it fails to

'democ'
A century and a half after the

Declaration of Independence finds

you in Philadelphia helpless to get a

modern charter save •with Penrose's

permission, in New York, standing
around while Murphy makes up his

mind as to candidates, in every state

helpless to intervene while two little

cliques pick alternative state tickets

for you, in myriad towns ruled by
petty bar-room autocracies. A sep-
arate little ruling class, called the

'politicians,' controls and works for

itself first.

Business men fret to see the waste

and inefficiency
—but somehow it goes

serenely on. Labor yearns for govern-
ment that will do battle for it in the

economic field, yet must admit that

government falters at the task.

The path to freedom lies by such

dull scenery as sound ballot laws,

simplification of politics, merit system,
executive budgets, correct legislative

procedure, county government reform,

proportional representation
—ways that

are blocked by prejudice and inertia.

Our National Municipal League
crowd knows the way—has known it

for years.
Let's go after labor and business

and women and show them our route

to freedom!

VI

English cities, they say, are eco-

nomically governed because each voter

is a conscious taxpayer.
It will be interesting to see if the

federal and state income taxes in their

widened applications will have a

reaction presently on congressional and
state methods of expenditure.
We don't expect it this year. The

tax is still too much of a war novelty.

The taxpayer wallows through his

check book and his tax blank, ap-

proaches the climax, the calculation

of his tax, with a kind of ecstatic pain,
looks back and discovers errors of

interpretation or footings, figures again,

finally makes his neat copy and mails

it hastily lest he notice reason for still

further revision and then enlarges

upon his difficulties and speaks darkly
of the vastness of his tax, with all the

relish of a small boy who has just

suffered the extraction of a large back
tooth.

The novelty won't last. The tax will !

Then, Mr. Legislator, we who know
a budget from a pork-barrel may find

a lot of new friends at our shoulders!

VII

"Congress adjourns in chaos" ran

the newspaper headlines in March.
So does every congress, although

there is usually less publicity about

it; so does every American state

legisi ture.

Anf when America ruefully sur-

veyed its Federal Employment Service

left without appropriations in the

midst of demobilization, its railroads

left in mortal danger and numerous
other great enterprises thrown into

disorder, it ought to have hated the

political theory which devised brakes

and ignored the dangers of stoppage.
The peril that government may not

do anything is frequently a greater

peril than that it may do wrong.

VIII

The weakness of our legislative

tradition is an excessive faith in

"parliamentary law." When congress
does act, it is almost always by setting

aside the routine procedure. In the

legislatures, a rules committee, a party

boss, or gubernatorial intervention—&
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strong hand somewhere—gets some
business done, by ways that are more
or less extra-legal.

The exception proves the rule.—It

is related that the first legislative

session in New York under Governor
Odell was the shortest in recent his-

tory and adjourned peacefully mth
its work all done. The Governor pre-

pared the program of legislation, and
met the legislative leaders with a

basket of choice plums of executive

patronage. Result, a most satisfac-

tory trade, promptly completed!
It was a crude, cynical, inadmissible,

practical way of providing leadership.

New legislative rules are not enough.

Clearing away the rubbish of petty and

private legislation by a fewgood general
laws is not enough. Leadership

—a

ministry of some sort, is essential.

The right principle appears in the

budget idea wherein one responsible

expert proposes and the lay representa-
tives criticize, assent, modify or deny.
All legislative processes must come to

that principle of frankly-organized

responsible creative leadership, while

the rank and file of the members must

accept the opposite function of review-

ing, questioning, challenging and say-

ing on demand with authoritative and

competent finality
—"Yes, our people

back home will stand for this—but not

for that!"

Then instead of cursing congress or

the state legislature in an impersonal
and politically harmless way, we could

address our curses with precision to the

negligent parties !

IX

In "The Education of Henry
Adams" is told the story of the eclipse
of a fine old intellectual school of

American statesmanship by the rising

power of the materialistic captains of

industry
—Beacon Hill eclipsed by

State Street, Hoar eclipsed by Hanna,

government eclipsed by industry
—a

wholesale transfer of the seat of power
undreamed of when our political sys-

tem was erected. ^Vhat, indeed, is

the municipal corporation of Beth-

lehem in local affairs compared with

Schwab's corporation, or the govern-
ment of Delaware compared with the

Du Fonts?

Now comes another shift of power,
when the railway brotherhoods can

hold a stop-watch on congress while an
Adamson law is "deliberated," when
the harbor strikers can say whether or

not New York shall eat, when in count-

less industrial cities a group of union

leaders governs the population far

more intimately than the common
council.

To hold its own, on behalf of the

common interest, government must be

as simple, direct and flexible, as unen-

cumbered with red tape, as easily con-

trolled by its rank-and-file, as either

the unions or the corporations. Our
Model Charter meets that test and

fifty cities are near enough to its prin-

ciples to be reasonably competent to

look after themselves. Others will

need more luck.

For over twenty years the quiet,

helpful, genial presence of Mr. Burn-

ham has graced the conferences of

the National Municipal League. He
commonly read no papers, made no

speeches
—he was the treasurer. His

own bookkeeper kept our accounts, at

no cost to us. When the bottom of

the treasury was bare, the pay-roll

money still came unfailingly. When
his loans became large, he called them

gifts and we started afresh. And

finally this spring he volunteered thus

to erase $3,000 of our war deficit in

order to be allowed to resign.

The facts are themselves his tribute.

Richard S. Childs.



THE OLD ORDER CHANGETH

North Dakota and Wisconsin have passed state-wide optional city-

manager laws under which any city can adopt the commission-manager
plan on the lines of our Model Charter by a simple local referendum.
That makes 13 such states.

* * *

Governor Lowden of Illinois reports that the 1917 rearrangement of

the V25 scattered bureaus and offices of the old state administrative

establishment into an orderly series of nine departments, has proven a

great success. The National Municipal League called the attention of

the other governors to this message.

Idaho has passed an act departmentalizing the state administration,

grouping 48 bureaus, officers and commissions into nine departments.

Indiana has made definite progress toward the short ballot by taking
off the ballot the state statistician and state geologist and passing through
the legislature, subject to re-passage next session, constitutional amend-
ments to take off the clerk of the supreme court and the superintendent
of public instruction.

* * *

North Dakota, having voted for state-owned terminal elevators, flour

mills and banks, is planning to place tliem at Fargo, making the plants
works of architectural beauty, worthy of their inevitable prominence in

a prairie town. Model homes for the new working population are

contemplated.
* * *

Nebraska, thanks to a good law recently passed, will elect it5 constitu-

tional convention next November on a non-partisan ballot. A survey
committee of five is to be appointed immediately by the supreme court to

prepare data for the convention.

Rome, Georgia, Bristol, Virginia, and McAlester, Oklahoma, adopted
the city manager plan in April, bringing the list of true manager cities of

8j000 population or more, up to 52. About ten more cities are on the way.

Utah has passed, subject to adoption by the people, a constitutiona

amendment giving all its cities power to draft and adopt tlieir own
charters. The amendment also permits municipal ownership and opera-
tion of utilities and to practise excess condemnation of property.
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A FUTILE CONFERENCE AT THE WHITE
HOUSE

BY FRANK C. WIGHT

statements. With the exception of

Secretary of Labor Wilson's address

While the conference of the gov- on the dangers of Bolshevism, an ad-

ernors and mayors at the White House dress, by the way, which was prac-
the first week in March promised more tically a repetition of his little cir-

than it performed, one wondered after culated statement before the Senate

seeing the conference in action whether Committee on Labor and Education

any great expectations of its usefulness about six weeks before, there was
were not unwarranted. Gathered to- small intimation from a federal officer

gether as they were on short notice, of any serious emergency in industrial

the heads of states and cities widely or national affairs. Still less was there

separated and with varying and some- any serious federal recommendation
times conflicting problems depended for reconstruction action. Secretary
for any substantial statement of opin- Lane, to be sure, outlined again his

ions and deductions as to action on an well-known land and reclamation proj-
ordered plan of operation. This the ects, but as these all depended upon
White House conference did not have, the action of a congress which had just

Ostensibly, it was called by the presi- adjourned, the approval or disapproval
dent of the United States to consider of the mayors or governors was of

the many problems which for want of a little importance. The president him-

better term we have grouped under self, after lightly shifting the responsi-
the word "reconstruction." Specif- bility for reconstruction onto the

icaUy the difficulties of labor and of shoulders of the officials present, passed

unemployment were to be discussed, on to the general state of the world

After three days' continuous session which is his main concern today. The
the real underlying problems of labor Department of Labor presented a

were scarcely mentioned, and the superficial program fathered by the

possibilities and difficulties of unem- press-agents who have apparently

ployment were but lightly touched taken over most of the department

upon. outside activities under the guise of an

What, in fact, happened was that "information and education service."

the conference, sitting in the august The impression cannot be escaped

precincts of the White House where it that the conference was hastily called

could hardly protest, had to work too by the administration in the hope of

closely to a program prepared by the "passing the buck" to the states and

Department of Labor, a program made cities. At last accounts the "buck"

up mainly of a series of stodgy ad- had not moved,
dresses by various cabinet officers on
the state of their departments, and

reports from governors which were But if the conference had no

either stump speeches or dry statistical apparent value for the purpose for

215
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which it was called—and the smug effectively showed that they were

platitudes of Governor Cox's reso- more alive to the real problems of the

hition committee's report tell better people they represent than were the

than anything else how little was really less responsible governors of the states,

accomplished
—it did serve to show and that they had opinions based on

the mayors of America that there may observed facts which never come to the

be a possibility for concerted action on attention of the governors. It seems
their part. In this particular con- possible that following the preliminary
ference they were overshadowed by organization effected at the conference

the governors. All of the brief time the mayors will get together free from
allowed for floor discussion was prac- the restricting federal influence or the

tically absorbed by the state repre- deadening gubernatorial oratory and
sentatives. But those few mayors helpfully work toward a solution of the

who managed to get the floor pretty problems which jointly vex them.

IDAHO SETS ITS HOUSE IN ORDER
BY HOWARD T. LEWIS

University of Idaho

New York tried to departmentalize its state administration in 1915,

Illinois did it in 1917 with striking success, Delaware is headed in

that direction and Idaho has just done it. :: ;: :: ::

A VERY thorough-going reorganiza-
tion of the civil administration of the

state was undertaken by the Idaho

state legislature at its session this year,

when a measure abolishing some forty-

six boards, commissions, and offices was
enacted into law. The proposal was

championed by Governor Davis, and
became law on March 31 of this year.
The measure is the outcome of a

number of years of intense dissatisfac-

tion arising from the methods employed
by state administrators. Criminal

proceedings, \\ide-spread criticism of

the state land board—one of the most

important boards in the state—lack of

uniformity of accounting, absence of a

budget, and equally unbusiness-like

methods have characterized the state

administration for some time back.

In fact, there have been many rumors
that the financial condition of the state

is in a far more serious condition than

people generally were aware of. Ex-

pert accountants have been on the state

books for over two years and those

conversant with the situation contend

that the whole matter of state finance

is in a hopeless muddle.

The present step is an outgrowi;h of

all of these factors. It was not pre-

ceded by a widespread campaign of a

specific character for consolidation of

state offices and a shorter ballot. In

fact the voters last fall rejected very

decidedly a proposed constitutional

amendment designed to abolish the

office of state superintendent of public

instruction, and this in spite of the

fact that the incumbent of that office

vigorously supported the movement,
as did her predecessor, and as did the

state board of education, which made
a very positive statement to the effect
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that unnecessary duplication of func- lie Welfare; Public Works; Reclama-
tions existed. The suggestion of Gov- tion. Each department has as its head
ernor Davis, therefore, came as some- an officer known as the commissioner,

thing of a surprise to many people in who is appointed by the governor and,
the state. except

"
those under the constitution

The measure, known as senate bill who are appointed for specific terms,"
No. 19, by the state affairs committee, may be removed by him at his discre-

completely reorganizes the state civil tion. Each commissioner receives a sal-

administration so far as it is not defi- ary of $3,600 per annum. The statute

nitely prescribed by the constitution, also provides that in certain of the

The only old board that is continued is departments certain designated offices

the state board of education. No at- shall be created, but these are compara-
tempt has ever been made to effect any tively few in number, and on the whole

thoroughgoing reorganization of the the organization within each depart-
constitutional provisions, and the vot- ment is within the control of the

ers in 1918 rejected a proposal to hold a commissioner. However, within the

constitutional convention for the pur- department of agriculture there must

pose of revising that document. In so be a director of markets, a director of

far, therefore, as that instrument pro- animal husbandry, a director of plant
vides for a considerable number of industry and a director of fairs ;

within

elective officials as well as for numerous the department of commerce and in-

ex-officio boards (which of course still dustry there must be an assistant com-

exist, though their usefulness is a mat- missioner, a director of banking, a

ter of question) the new plan lacks director of insurance, and a manager of

something of the completeness it might state industrial insurance; the office

otherwise possess. Since, however, of fish and game warden is created

even the elective officials are in con- within the department of law enforce-

siderable measure dependent upon ment; a public health adviser must
state statute for their power, the limita- be appointed within the department
tions of the new plan may not prove to of public welfare; a director of high-
be as serious as they at first appear. ways within the department of pub-
The act is designed to vitalize "Arti- lie works; and a director of water

cle IV, section 5, of the constitution of resources within the department of

the state by conferring upon the gov- reclamation. In addition to these, the

ernor the power and responsibility of law creates a board of agricultural

conducting the principal departments advisers, which is "advisory and non-

of the state government." It provides executive" consisting of nine persons,
for a cabinet—or commission—form of who serve without salary, and whose

government, with the governor at the duty it is to assist the commissioner of

head, assisted by nine departmental agriculture in the performance of his

heads, some of whom are elected by duties. All of these officials are to be

the people of the state to specific offices, appointed by the governor,
but all of whom must be appointed to This latter feature is interesting. It

the head of any department mentioned was probably incorporated in order to

in the statute. These nine depart- center still further the administrative

ments are those of Agriculture; Com- power and responsibility in the hands

merce and Industry; Finance; Immi- of the governor, which it undoubtedly

gration. Labor, and Statistics; Law does, but though the act provides that

Enforcement; Public Investment; Pub- each subordinate officer shall "be
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under the direction, supervision, and

control of the commissioner of the

respective department to which he is

assigned" the situation may easily

arise where the official will look more to

the wish of the person from whom he

received his appointment than to his

immediate head. If the actual ap-

pointments are to be made upon the

recommendation of the Commissioners,
of course this danger is minimized.

The organization of each depart-

ment, with the exceptions noted are

left wholly to the discretion of the head.

He employs whatever employees he
deems necessary, and fixes their com-

pensation, except where previously
determined by law. He may require
an official bond of any assistant, should

he choose to do so. No employee of

any department is permitted to be

paid for any extra service performed,
and the gross amount of money re-

ceived by any department from any
and all sources must be turned over

to the state treasury without any delay
or deductions.

As would be expected, special quali-

fications are required of some of the

cabinet members. Thus, neither the

commissioner of commerce and indus-

try nor any director in his department
shall be financially interested in any
bank or insurance corporation coming
under his control, and must have had
five years experience in banking or

have served for that length of time in

the banking department of some state.

Neither the commissioner of law en-

forcement, nor any of his assistants

shall be licensed to exercise or practice

any trade or profession regulated by
that department. The director of

highways must be a civil engineer of

not less than five years' experience in

road building. Other qualifications of

a similar character are required of

other commissioners.

Another notable advance for the

state is provided among the duties of

the commissioner of finance, who is

required to prescribe and require the

installation of a uniform system of

bookkeeping, accounting and reporting
and to supervise the preparation of the

state budget.



"MOVIES" FOR CIVIC CAMPAIGNS
BY GEORGE BREWSTER GALLUP

Field Secretary Community Motion Picture Bureau, New York

Unified sentiment within a com-

munity with regard to needed im-

provements would produce a peace-
ful revolution. In any community
of a few thousand people the entire

resources of economic and engineer-

ing progress up to the present hour

could be commanded for the best

uses of the greatest number. The

difficulty of bringing about unified

sentiment with regard to necessary

they present it in their most pictur-

esque and realistic fashion; they make
it easy of understanding. Women
and children, as well as men, can very
readily grasp the significance of better

playgrounds and parks, better school-

houses, better pubhc baths and athletic

fields, when presented with a motion

picture. By this means they take

journeys to places of which they have
read where intelligent progressive com-
munities of conservative hard-headed
American citizens have justified the ex-

II

improvements in a community is the penditure of public funds by producing

stumbling block in the way of leaders, improvements that draw large dividends

The motion picture promises to reduce in the long run.

the measure of this difficulty.

A community of ten thousand, for

example, can assemble through mo- It is possible also by this method
tion pictures the record of the best to show something very difficult to

things accomplished anywhere in the present simply in speech or in written

world that could be applied to their words, and that is the growth and

prosperity that comes from fitting out

a city with the right kind of furniture

in the shape of well planned improve-
ments.

The influence of the right sort of

planning, honestly and scientifically

own use. Where it would be diffi-

cult for an orator or lecturer to

make some of the problems clear,

the picture does it by showing actual

facts. Many people will not read

circulars and advertisements about

projected plans for the improvement carried out, spreads over a wide area,

of their towm or city, but they will This is reflected in the growi;h of

look at pictures which show in the values within the radius which meas-

most interesting and dramatic fash- ures the limits of the influence of the

ion what some other city has accom- new improvement. From this growth
plished. Every kind of improvement in real values, increased greatly by the

in transportation, filtration, garbage stimulus of the improvements, comes

disposal, better housing
—in short, all the return to the city, at regular rates

the new assets which twentieth century of taxation, of the money to pay the

knowledge will enable a town to acquire, carrying costs .

can be shown on the films with dramatic These carrjnng costs are interest

and interesting stories to give alluring and amortization charges on the

and vivid interest to the exhibition. bonds voted by an enlightened
The films assemble all the evidence; community to make improvements.

219
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Motion pictures make it possible to for the encouragement of fellow com-
assemble the evidence necessary to munities ought to have the record put
show that this result actually takes into motion pictures. This should be

place. In scores of American cities done under the direction of some one
where grand scale improvements have who knows how to bring out the social

been made, it is possible to show the values produced by the new municipal
effect in improvements made by undertakings.

private capital throughout the area The pictures should be full of human
affected. The captions accompanying interest. They should include citizens

the pictures show in simple language going about their daily tasks and enjoy-
the actual financial results. If a city ing the benefits thus afforded them, but

makes improvements from public funds almost every city has amongst its en-

that stimulate private capital to new lightened leaders of municipal forward-

investments valued at three times the looking planning at least one or two

public expenditure, the normal average persons capable of supervising the pro-
rate of taxation in American cities will duction of the right kind of motion pic-

produce the new revenue necessary to ture records of all the improvements
pay interest and amortization charges undertaken. These really ought to in-

on the bonds. It is a simple problem elude pictures taken at various stages
after all in arithmetic, but pretty hard of the planning and carrying out of the

to prove except through motion pic- plans. Wherever a community puts
tures in such a fashion that the aver- itself on record artistically through this

age voter can be readily convinced of sort of visual evidence, it would find

its truth. a ready outlet and a constantly increas-

ing demand for copies of its films.

Probably the sale of duplicates atfa

Every community in America that reasonable price would return a suffi-

has completed some successful public cient amount to pay the cost of pro-

improvement worth while exhibiting ducing the film negative.



WELFARE WORK ENTERS A NEW
ERA UNDER THE ILLINOIS

REORGANIZATION
BY A. L. BOWEN

Superintendent of Charities; Department of Public Welfare

Charles H. Thome, a successful busi-

ness man of large affairs who also

When the executive branch of the possesses the required social viewpoint,
state government of Illinois underwent The director was provided with a

its radical change on July 1, 1917, a staff consisting of assistant director,

new meaning and a powerful impetus fiscal supervisor, superintendent of

were given to public welfare work in charitable institutions, superintendent
this state. of prisons and reformatories, superin-
The radical changes are embodied in tendent of pardons and parole, an alien-

that constructive statute known as the ist and a criminologist. All, including
civil administrative code of Illinois, the director, are full time officials.

This act consolidated into nine depart- The department was charged with

ments, each with a director in charge, the administration and management of

all of the functions of the executive the nineteen state charitable institu-

branch of the government. These tions, including the state hospitals for

functions had been operating through nervous and mental disease, correc-

125 commissions and boards, many of tional schools for juvenile delinquents,
which overlapped, some of which were colonies for feeble-minded and epilep-

doing a small amount of work at ridicu- tic, and the three penal institutions,

lously high cost, and all of which were It was also charged \sath the adminis-

working through authority delegated tration of the pardon and parole laws

to subordinates. and wnth supervision and direction of

This act furnishes the governor a children's institutions as well as the

cabinet of nine directors through placement of children in foster homes,

whom he may keep in touch with Excepting the alienist and criminolo-

every activity. gist who are advisors, the staff members
Each in his sphere is a responsible are administrative officers. But in the

official. Boards and commissions, ex- last analysis the director is the respon-

cepting a few which are purely advis- sible head of the organization and upon
ory in character, are no longer knoTVTi him depends the success of the Depart-
in this state. ment. In other words Illinois is the

first state to recognize the modern
business principle embodied in unified

II

III

The consequent simplification of gov- authority,
ernment produced some very remark-
able results.

The welfare work of the state was This plan has been in operation now
concentrated in the department of pub- for almost two years, carrjang the

lie welfare, the director of which is work through the crisis of a war period

221
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when little progress of any kind was to rendered excellent service to the gov-
be expected. ernment.

Many improvements have been intro- The elimination of attorneys and
duced in the hospital service, among political influence in the hearing of

them being: parole cases.

Complete mental and physical exam- The creation of the Juvenile psycho-
inations of every patient at least once pathic institute to study juvenile
each six months. delinquency and to serve courts in the

Introduction of occupational ther- disposition of juvenile cases of every

apy on an extensive basis, with skilled character,

people in charge, in the state hospitals

and colonies for feeble-minded.

The opening of two new institutions The department in addition to these

which were delivered to the depart- policies which have been established

ment almost ready for occupancy
—

^a successfully despite the most discour-

feat of some importance considering aging conditions that a state service

the shortage of labor, medical men and ever faced, has submitted to the sitting
the almost total absence of supplies legislature a program including:
needed for the finishing touches of con- The creation of a second colony for

struction. One is a state hospital for in- feeble-minded.

sane, the other a colony for epileptics. The erection of new plant for the

Placement of dependent children Illinois Charitable Eye and Ear Infirm-

in family homes from the state's ary, a surgical institute for crippled

orphanage. children, a state psychopathic insti-

Organization of a training school in tute and hospital in Chicago and the

psychiatric nursing with facilities for buildings for the State farm for mis-

postgraduate work. The course is demeanants.

three years with registration at gradua- The doubling of the forces of parole
tion. Its object is to train registered officers, inspectors of institutions, social

nurses in the special problems of nurs- service workers and home visitors.

ing the mentally sick. A children's code which connects the

The elimination of the last vestiges defects in the already excellent chil-

of politics from the administration of dren's laws of Illinois.

these institutions and laws. The department asks the general
Promotion to superintendencies of assembly to increase the funds for

men who had made good in the lower research work from a few thousand

ranks. dollars to more than $200,000 for the

A reorganization of the courses of biennium. If this feature of the

study in the state schools for the BHnd program is adopted IlUnois will be able

and the Deaf. to enter upon research work on a firm

The institution of the system of and broad foundation,

industrial parole for prisoners who The completion of the new state

would work in Illinois industries en- prison at Lockport which has been

gaged in manufacture of war supplies, under way for several years. This

Under this system 900 men were prison is to cost about five million

paroled from the three prisons, super- dollars and the plans embody the very
vised and cared for by the state, who latest ideas in penology.



THE DELAWARE SURVEY
BY CHESTER C. MAXEY

Of the New York Bureau of Municipal Research

The most comprehensive piece of self-appraisement undertaken during
the war is the combination survey of the state government, the three

counties and the principal municipal government of Delaware recenthj

conducted hy the Delaware State Council of Defense, in preparation

for reconstruction. :: :: :: :: :: :: :;

War emergencies placed an unusual would make unprecedented demands
strain upon the governmental institu- upon political institutions. Moreover,
tions of Delaware. it was clear even then that problems
The city of Wilmington is the seat of of post-bellum readjustment probably

the largest explosives industry in this would tax governmental agencies quite

country, and the tremendous and as severely as those arising directly out
swift expansion of this industry follow- of the war. It seemed prudent, there-

ing the outbreak of war added 25 or 30 fore, to determine whether alterations

thousand people to the population of in the present forms and procedure of

Wilmington almost over night. The government were necessary, and if so

city was utterly unprepared to cope what were the standards which should

with the problems which followed the be applied in revising them. Accord-
advent of this transient multitude, ingly the New York Bureau of Munic-

Housing accommodations were grossly ipal Research was requested to under-

inadequate, and in a short time the take the task of surveying Delaware's

health situation became critical. The state and local political institutions and
state council of defense decided that a of preparing a report to be laid before

survey of the health problem ought to the 1919sessionof the general assembly.
be made before taking definite action Field studies and investigations in

and called upon Dr. Carl E. McCombs, Delaware were begun in September,

public health speciahst of the New 1918, the state and county survey being
York Bureau of Municipal Research, the first work undertaken. Inves-

to make the study. Dr. McCombs' tigators of the staff of the Bureau

report was delivered in July, 1918, and were in Delaware from the first of

became the basis of emergency meas- September to the middle of November;
ures on the part of the state council of and the report on the governmental
defense. institutions of the state and three

The state council of defense then counties was delivered about a month
deemed it essential to have a survey of later. Field investigations in the city
all of the governmental institutions of of Wilmington were begun late in De-
the state, the three counties, and the cember, 1918, and continued through
city of Wilmington. At that time it the following January and part of

was commonly believed that the war February. The report was delivered

would continue for another year and about the middle of March.

2 223



£24 NATIONAL MUNICIPAL REVIEW [May

"a chaotic jumble"

The findings of the survey were

astounding, even to well-informed

citizens of Delware who thought they
knew their state thoroughly. The

political institutions of Delaware have
not been thoroughly overhauled since

1792. The constitutions of 1831 and
1897 did of course make many altera-

tions, but in reality these were simply

patches upon an old garment. Conse-

quently the present system of govern-
ment in Delaware represents an accu-

mulation of debris which has been

dashed up by the political tides of more
than a century and a quarter. It is

utterly without system, symmetry,
and simplicity

—a chaotic jumble of

anachronisms, criss-crossed functions,

illogical relationships, and unscientific

methods.

The state government was found to

possess 117 administrative agencies
—6

elected by the people, 83 appointed by
the governor (usually with the consent

of the state senate), 2 appointed by the

judges of the superior court, 12 ap-

pointed by boards or administrative

agencies other than the governor, and
14 acting ex-officio. These agencies of

administration are not only far too

many for a small state like Delaware,
but are absolutely uncorrected in their

functioning. They compete, conflict,

overlap, and pull at cross-purposes.
And naturally their procedure and
business methods are archaic, ineflS-

cient, and unduly expensive.
The counties, it was found, have

from 25 to 50 administrative agencies

each, which not only are independent
of one another but also are independent
of any central directing and controlling

authority. The results are very much
the same as in the state. Friction,

duplication, inefiiciency, and extrava-

gance abound. Improved methods of

transacting public business are disre-

garded or unknown, because responsi-

bility for results is both confused and
diffused.

In the city of Wilmington the govern-
ment was found to be even more of\
jig-saw puzzle than in the state and
counties. There are 40 distinct and
detached organization units with vir-

tually no attempt to correlate them

functionally. Eight of them are re-

sponsible to the voters of the city, 8

are responsible to the mayor and
council jointly, 11 are responsible to

the council alone, 5 are responsible to

the governor of the state, 4 are respon-
sible to the associate judge of the

superior court residing in New Castle

county, 3 are ex-officio, and 1 is

responsible to persons entirely outside

of the government. The consequent
disorder and duplication of functions

is easy to imagine; and it is accentu-

ated by the fact that the administrative

agencies of New Castle county largely

overlap those of Wilmington.

SIMPLIFICATION

Obviously the first and most em-

phatic recommendation to be made for

improving government in Delaware
was to point the way to a complete

reorganization. This was done in the

reports submitted to the Delaware
state council of defense. For the

state it was suggested that the present

system be supplanted by a very simple

organization consisting of 9 executive

departments directly responsible to the

governor. These 9 departments, it was

shown, could easily transact the duties

now reposed in the multifarious boards,

commissions, and independent oflScers.

For the counties reorganization along
the lines of the commission-manager or

the commission plan was advised. It

was pointed out that 4 or 5 depart-
ments properly organized under a

manager or a small commission could
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handle all of the work that is now addition to the financial topics these

apportioned among the oversupply of discussions included such subjects as

self-sufficient officers and boards. public works, water supply, public
For the city of Wilmington simplifi- health, public safety in the city;

cation according to the principles of highways, almshouses, and jails, in

the manager plan or the independent the counties; labor and industry,

mayor plan was recommended. It public highways, public health, public
was shown that 7 departments under welfare institutions, agriculture and
the headship of a manager or mayor conservation in the state,

would serve the city better and more

cheaply than the present hydra-headed

monstrosity. It was also recom-

mended that rural New Castle county The reports have been laid before

and the city of Wilmington be divorced, the general assembly of the state and
and that a consolidated city-county Governor TowTisend has requested

government be set up in Wilmington, the creation of a reconstruction com-
Another important recommendation mission to go over the reports and use

was that of a grant of larger powers of them as the basis of recommendations

self-government to Wilmington, which for concrete legislative action. If the

are urgently needed because the expe- governor's request shall be granted,*
rience of the city under the tutelage of Delaware will be a step in advance of

the state legislature has been notably her sister states with her reconstruction

unhappy. program; for most of the states which
The survey did not confine itself have undertaken anything in the way

altogether to organization. Studies of reconstruction are yet in the survey
were made of the procedure and meth- stage; and it is a high tribute to the

ods of collecting revenues and disburs- prescience of the Delaware state coun-

ing funds, of purchasing, of accounting, cil of defense that it reversed the

of budget making, of the management ancient maxim and prepared for peace
of institutions, and of the performance in time of war.

of governmental services. Expository * ^-^^^ ^his article was written a bill creating
discussions explaining improved meth- tte reconstruction commission desired by the

ods of carrying on these activities governor has passed the Delaware General

were incorporated in the reports. In Assembly.



DIFFICULT CONUNDRUMS

THE NEXT PROBLEM IN CITY ZONING
BY FRANCIS P. SLOAN

New York City is "zoned" and in a residential zone, for instance,

it is unlawful hereafter to huild a store or factory. But stores or fac-

tories that were there before the law was passed, have not yet been dealt

with and constitute a complex problem of advanced city planning.

Most of the districting or "zon- of confiscation may endanger the

ing" that has been done under city whole zoning system,

plan movements is designed to regu- A city grows not only by the addi-

late the location of new buildings tion of new buildings but also by
and new occupancies, but relegates the alteration of its old buildings,
the consideration of existing non- by improvements thereto and by
conforming occupancies to a place of changes in their tenancy. Usually
minor importance. By existing non- the alterations and changes of occu-

conforming occupancies is meant pancy outnumber the new buildings,
those uses or occupancies of build-

ings or other premises that do not

comply with the requirements of a

newly enacted districting or zoning Where a new building is proposed
law and that would not be allowed there is usually only one question
to come into their present locations under a zone law, viz., "Is this new
if they did not already exist there. occupancy permitted in this dis-

To be effective, "use districts" as trict.'*" But where an existing non-

they are called in New York, must conforming occupancy is to be

generally be so large that they em- changed, there are many questions to

brace areas containing some sporadic be decided. "Into what classifi-

development
—some store among good cation does the existing occupancy

residences or a factory in a business fall.'^ May it be extended throughout
or home section. These invaders are the building? May it be extended

very common in every city; they are by enlarging the building? May a
the evil that has made zoning neces- new building be erected for it?

sary. And just because they are so May structural alterations be made
numerous and so dangerous, they should if it is continued? May it be changed
be given at least as much attention to this? Or to that? And if changed,
as the new uses and occupancies the are extensions or structural alterations

future is expected to bring. Unless to be permitted?"

wisely regulated, they will become A districting law may conceivably

greater nuisances because the restric- exclude all new business from a

tion on neighboring property intensifies residence district,
—thus treating all

their use. And yet vmless they are business alike and it may exclude all

permitted some freedom, the cry new industries from a business dis-

226
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trict, thus treating all industry alike.

But if in a high class residence sec-

tion there is a retail drug store—a

business—and if the zone plan is

drawn on lines that permit of some

flexibility in the interchange of non-

conforming uses, an injustice would
be done to the owners of the con-

forming residences if the existing

business—the retail drug store—
were permitted to be changed
into any other business—a whole-

sale grocery store, for instance. An
equal injustice would be done to a high
class business section if a wholesale

bakery
—an industry

—were permitted
to be changed into any other industry—a glue factory, for example.
The broad classification that will

serve admirably to exclude new uses

will not do to govern existing non-

conforming occupancies. Four ques-
tions that do not arise when a new

building is to be constructed imme-

diately appear when a change of an

existing use is considered. They are:

1st. May the existing occupancy be continued?

2d. May it be extended?

3d. May it be changed to another use or

occupancy?
4th. May structural alterations be permitted

(a) for continuance?

(b) for extension?

(c) for change?

THE solution: grading

If the full benefits of a good zone

plan are to be reaped, existing uses

must be graded. Generally a zone plan
will not be so drastic as to require the

eviction of existing non-conforming
occupancies, but will permit them to be

continued under certain conditions and
to be changed within certain limits.

If wisely drawn, such a plan will weed
out, little by little, the offending occu-

pancies. It will accomplish its object

quietly and economically without vio-

lent readjustments and losses.

The system of grading of existing

occupancies may be compared to a

series of steps, at the top of which
would be the most offensive use or class

of use and at the bottom the least of-

fensive. With such a series tabulated,

it would require but few words to draft

a provision to permit an interchange

among the uses on any step or permit
a change of a use on one step with a

use on a step below. Such a provision,

prohibiting an occupancy to go up a

step in the scale of nuisance values and

encouraging improvement whenever a

change is made, would be in full accord

with the spirit of effective zoning.
Such is the ideal—to be worked out

by each community for itself and for

each of its zones. But as is true of all

ideals, it is beset by certain cold hard

facts that cannot be ignored and cer-

tain problems that cannot go unsolved.

AWKWARD CASES

The very character of the medium in

which the city planner doing zoning
must work is unsuited to the limita-

tions of a set or standard classification.

It may be described in one word as

change
—change with time, change with

place, change with management.
A process of manufacture may be

obnoxious to-day but may be freed to-

morrow of its disagreeable and danger-
ous features by some improvement in

the art. A trade that is a nuisance in

one place may be appropriate in an-

other. Under one method of manage-
ment, it may be offensive to all the

organs of sense; under another, quite
harmless. Considered in the absolute,

there is no nuisance feature that may
not be made inoffensive. Smoke, dust,

odor, gas and even noise may all be

brought under control. They become
nuisances through waste and ineffi-

ciency.
Because occupancies or uses are so
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often dressed in accidental characteris-

tics, it is important that the classifying

or grading be done according to essen-

tials only and that the grading be sus-

ceptible of change to keep pace with

change of fact. A few border-line cases

that have come up for decision in the

administration of New York city's

building zone law will emphasize the

importance of grading according to

principal and not secondary uses.

For instance, in a residence district,

the New York zone law permits the

erection of hotels having 30 or more

sleeping rooms. Question: Is such a

hotel permitted to operate a restaurant,

a cloak room, a barber shop, a billard

room, etc.?

Philanthropic and eleemosynary in-

stitutions are also permitted in a resi-

dence district. Question: Should a

home for the blind be permitted to op-
erate a printing and embossing plant to

manufacture books for the blind?

A garage for five cars or less is also

permitted in a residence district pro-
vided it is the accessorv of a residence

on the same lot. Question: Does this

permit the erection of a building to

house four cars on the ground floor and

providing a smaller floor area in the

second story for dwelling purposes?
Should a large clothing factory be

classified with regard to noise, with a

sawmill, just because it operates a saw
in its basement for the occasional cut-

ting of wood for boxing its shipments?

COMBINATION CASES

The grading should draw a distinc-

tion between chief and accessory uses,

between those that are important and
those that are not. There is practi-

cally no establishment that does not,

upon an analysis of all its operations,
seem to fall within several classes at

once. The jeweler may appear to op-
erate a foundry and a machine shop

because he melts and casts metals,
he grinds, turns, bores, tempers and

plates; but he should not therefore be

put in the same class as those estab-

lishments that emit smoke, dust and

gas and rend the air with discordant

noises.

Each community must do its grading
in accordance with its special needs.

It must determine how long it will per-
mit its non-conforming occupancies to

exist. If their life is to be short, it will

permit no structural alterations of the

building housing them. It must deter-

mine whether they may be extended

throughout the building or into an-

other building. It must define the

Hmits within which one use may be

changed into another. The order of

nuisance values, appropriate in a man-

ufacturing or mining city might not be

appropriate for a town in a farming
center.

FOUR GRADES

At the head of the list for a city of

large size appear generally those indus-

tries which are most obnoxious on
account of the emission of noise, dust,

odor or gas. Next in order might be

placed the storage or handling of mate-

rials that are offensive for like reasons.

A third class of industry might include

manufacturing which, as a process, is

unobjectionable but which, because of

its size, carting, etc., should not be

permitted in a restricted district. It

would usually have no relation, as a

producer, to its immediate neighbor-
hood.

There is a fourth class of industry,

etc., which would fall into one of the

above classes if we considered only its

nuisance features. It may be, how-

ever, of local necessity. It may be a

garage or stable, for instance, offensive

by reason of noise and odor and as

objectionable as a slaughter house of

equal size. But the garage or stable



1919] NEW VISIONS IN PUBLIC RECREATION 229

may be needed as a convenience in the

neighborhood, while the slaughter
house might as well be a mile away.
In this class of local conveniences

might also be included the small shops
conducted by mechanics for the repair
of buildings, furniture, etc.

Under the head of business all kinds

of new trade occupancies might be ex-

cluded from a residence zone indis-

criminately but finer distinctions must
be drawn between classes of existing
uses. In a first group of the more

objectionable classes of uses not con-

forming to the requirements of a resi-

dence district might be put the whole-

salers, the storage warehouse, those

stores that have some manufacturing
accessory to them and stores selling

products offensive by reason of dust or

odor. In a second group might be

placed other business occupancies, ex-

pecially those that serve their imme-
diate localities.

In all grading of occupancies accord-

ing to nuisance value or inappropriate-

ness, there should be kept in mind the

question of local necessity. More leni-

ency may be shown those occupancies
which are a convenience to a neighbor-
hood than those that serve a distant

population.
The method of classification here

outlined may appear to lack simplicity.

No doubt simplicity is much to be de-

sired and should be a characteristic of

every zone law but simplicity in word-

ing may involve complexity in thought—may lead to endless doubt. In the

real estate field nothing is so deadly as

doubt. It enervates the whole life of a

community. It depreciates values, it

hampers sales, it makes mortgage
loans unobtainable.

NEW VISIONS IN PUBLIC RECREATION
BY GEORGE A. BELLAMY

Representing the War and Navy Commissions on Training Camp Activities

A review of the new utterances of various recreational experts, and

the stimulating possibilities disclosed by the experience of the War

Camp Community Service. :: :: :: :: :: ::

The recreational literature of the

war period has been a real contribution

towards understanding the national

soul in its making. The war has

demonstrated to all the great fighting
nations that they cannot have victo-

rious armies while soldiers dissipate
when off duty. These same nations, at

fearful cost in character of youth and

adult, have seen the waves of crime

sweep over their cities as the normal
use of leisure and play time has broken
down. These conditions have resulted

in compulsory study of the use of lei-

sure that our armies may be fit and our

cities virtuous. With this in mind we
will consider in this review whatever

literature in the last few months has

directly contributed to this end.

Mr. Sizer in "The Commercializa-

tion of Leisure"^ dwells on a phase of

recreation altogether too unfamiliar as

yet even to the many to whom recrea-

tion is a vital problem. The history of

i"The Commercialization of Leisure," by
James Peyton Sizer, the Gorham Press, Boston.

75 cents.
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recreation and the part it has played in wake followed the institutional church

civilization and the development of the and the Y. M. C. A., who argue that

race should illuminate our present such agencies did not arrive on the

problems. The desire for recreation scene until the adolescent with his

has been strong in every civilization surplus energy and desire for life was
and in so far as a nation has capitalized spiritually dead. So they attempt re-

or commercialized it, to just that de- suscitation by administering the pill of

gree has that nation been strong or religion sugar-coated with the swim-

weak of character. Among the Greeks ming pool and gymnasium. Thus they
recreation was only for the males of overlook the fact that games and play
the leisure class. While it was free stimulate expression of the instinct

from the stigma of commercialism and religion for they develop idealism, vir-

professionalism, it was not a factor of tue, a sense of honor, justice and right

universal well-being since it was to be relationships which crystallize into the

had only by the few. Roman civili- ultimate goal, real character,

zation ushers in an era of profession- The author's characterization of

alism in athletics as well as in politics, recreation as spontaneous, commercial,
but with the Middle Ages recreation and communal affords a definite con-

comes into its own. These were the tribution to our understanding of the

days of jousts and tournaments, of place of recreation in the life of the

pageants and masques on the village community,
green. Then came the reaction when
the pendulum swung to the opposite

extreme, the asceticism of the Puritans. Mr. Gates' book "Recreation and

Playhouses and pleasure fields were the Church "^
encourages us in the

abandoned. This was the spirit of hope that the church is broadening in

Puritanism brought by our ancestors its interests so that it can work energet-

ic America. To the early settlers on ically with the vital forces in the corn-

American soil, work and religion were munity. The author treats play as a

games so engrossing that they had factor in moral and religious educa-

neither time nor inclination for others, tion. It should be used by the church

The struggle for existence gradually to render its proper service. Vital

lessened. Puritanism, by its failure to problems such as the co-operation of

progress with the interests of the time, churches and the education of church

grew less vital in the lives of the people members not yet awake to the recre-

and, as a result of its policy of re- ational needs of youth are intelligently

pression, pleasure and the wholesome handled,

means of procuring it was driven from
the control of good citizens to traffick-

ers in the pursuits of leisure and finally It would be well if all whose souls

to commercialized vice. An isolated have been racked with the pains of this

few began to see the deplorable results world's conflict could turn to Miss

without, however, analyzing the causes Burleigh's "Community Theater"^

from which they had sprung These
, .,^^^^^^,,^^ ^„, ^^ Church." by Herbert

few, actmg on the assumption that once
^^.^^^ ^ates. University of Chicago Press,

pleasure and vice were overthrown, Chicago $1 00

people would again turn their minds » "The Community Theater." by Louise Bur-

to things eternal, established countless icigh, Little, Brown and Company, Boston,

correctional agencies. Close in their $1.50.
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and to Percy Mackaye's essay on

"Community Drama. "^ War is un-

neighborliness developed to the °th

degree. Community drama seeks the

highest development of neighborliness.

Having its origin in the more formal

and conservative presentation of dra-

matic art, it becomes a positive spiritual
force when the people make it their

own as participants and creators. In

this it is analogous to community music

and it is no less true of community
drama than of community music that,

as Mr. Farwell has pointed out in an
issue of this magazine, a law of crowd

psychology provides for the short cir-

cuiting of an educational process by a

spiritual one. The actors in a commu-
nity masque are living the drama.

Though they have had no previous edu-

cation for it, they are in the truest

sense creators of their art. It is

gratifying to note that in this time of

international struggles
—it may be be-

cause of them—the people are begin-

ning to come into their own rich heri-

tage through community music and
drama—are rapidly learning to plant
their feet firndy and insist on the fulfill-

ment of the promise "Every place that

the sole of your foot shall tread upon
that have I given you."
The immediate forerunner of com-

munity drama was of course commu-
nity play crystallized in the playground
now incorporated in the municipal pro-

gram of so many of our cities . Through
developmental stages of team play, folk

dancing and pageantry we come logi-

cally to the community masque which

points the way to the community
theater, the hope of the future. The

underlying principle of them all is the

"joy of play, of co-operation, of crea-

tion and the expression of joy through
art." This may be manifested by a

^"Community Drama," by Percy Mackaye,

Houghton Mifflin Company, Boston and New
York. 50 cents.

community in a community "sing"
as well as in a community pageant,
in the community Christmas or the

Fourth of July celebration. Each
breathes the spirit of neighborliness
and welds the community more closely

together.
The little theaters springing up over

the country are evidence of the fact

that the arts of the theater permit a

full and varied expression of this inter-

est. With this in mind we must pre-
mise that the little theater be a demo-
cratic institution in that it equalizes

opportunity for all, that it bear within

itself the faculty of perpetuating and

perfecting itself. A compelling spirit-

ual force expressed in dramatic art

with the passionate zeal of religious

fervor has given us the truest commu-

nity theater, the Passion Play of

Oberammergau. Here actors and audi-

ence are united in the expression of

a holy ideal. It is because the art of

the theater partakes of the emotional

idealism of the church without shar-

ing its dogmatic limitations that it

becomes so readily the unifying inter-

est in a diverse community.

IV

Percy Mackaye in his little volume

"Community Drama" pleads for the

development of the "international

mind" which is only another name for

the neighborly mind. This is the out-

growth of the play instinct of the child

and if it is nurtured through successive

generations should play a large part in

eliminating the unneighborliness which

produces war. The community drama
with its ideal of neighborliness and

creative participation must convert

competition into co-operation and cre-

ate in every community habits of

the international mind. Thus is mus-

tered in each community the volunteer

army of peace.
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Since out-door theaters should be credit, etc., will become simpler for

the shrines of commimity drama, let their discussion of them.

me call attention to Frank A. Waugh's Two chapters of special significance

book, "Outdoor Theaters."^ Photo- are those concerned with public rec-

graphs and detail sketches of successful reation and municipal playgrounds,
theaters such as Professor Koch's Proper facilities for a city's recreation

"Bankside" are given. Problems of are discussed and co-ordinated under

design and questions of use are dis- the supervision of the director of recre-

cussed though not fully treated. It is ation who is in the author's opinion one

high time for the municipality to de- of the most important factors in a

velop vision and insight into the possi- city's moral growth,
bilities of municipal interpretation and As to the function of the municipal

growth through the use of civic pag- playground in general it may be said

eantry and civic theaters. Dramatic that it supplements the school play-
art is more democratic abroad and ground. In so far as it assists in giving
it is to be hoped that the ideal of com- children requisites for a well rounded

munity drama which is now the enter- education, i.e., health and social habits,

prise of individuals will be stimulated it should be under school authorities,

here until it becomes the movement of Beyond that, however, the municipal

municipalities. playground must occupy leisure time

"The Play Movement and its Signif- outside of school time and provide for

icance"^ is another contribution from the leisure of adults as well. This

the pen of Henry S. Curtis to the liter- function is not primarily educational

ature of recreation. This book is broad but what is quite as important to the

and accurate in its information ;
its well-being of the city, recreational, and

suggestions are concretely helpful and thus places the municipal playground
its analysis discriminating. The field in the city's department of recreation,

covered is so broad that the treatment

of any one phase of the subject is

necessarily brief.

Mr. Curtis's discussion of the rural Let no one who is not open-minded
community and its recreational needs read "The Play Way."^ Such a per-
shows that the school has outstripped son would dismiss it briefly with the

the church on the whole in ministering sceptic's sneer. To him who is ear-

socially to the rural district and so the nestly seeking and following the lead of

leadership in recreation for the com- truth wherever found, "The PlayWay"
munity falls largely on the teacher in will appear as a welcome illumination,

her social center school which must It represents an ideal in education and

again become the consolidated school of in that respect is comparable with Mr.
earlier days adapted to present needs. Lee's "Play in Education." It is

Give the farmers the instigation and English in subject matter and setting,

opportunity for getting together and The author is master in a boys' school

many of their problems such as good in England, who was necessitated, by
roads, better schools, agricultural the fortunes of war, to conclude hur-

» "Outdoor Theaters." by Frank A. Waugh. f^f^f
^ in France the description of the

The Gorham Press, Boston. $2.50. Play Way SO Successfully employed
» "The Play Movement and its Significance,"

^ "The Play Way," by H. CaldweU Cook, M.

by Henry S. Curtis, Ph.D., The Macmillan A. Oxon, Frederick Stokes Company, New

Company, New York. $1.50. York. $3.00.
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by him in England. An ideal may be

as universal as we choose to make it

and certainly Mr. Cook's conception
deserves sympathetic consideration

and emulation wherever children are

to be developed into responsible citi-

zens. Is there a group of boys in

school, playground or settlement who
would not respond to the challenge of a

miniature Playtown whose rivers and

bridges, roads and buildings offer

countless problems for solution to the

youthful surveyor, engineer or carpen-
ter? This town, scarcely four yards by
fourteen, built, peopled and operated

by the boys themselves—in play, but

interesting play
—

^permits the tackling

of most any municipal problem, the

instilling of vital social and civic ideals.

Here indeed, as one onlooker observed,

is citizenship in the concrete.

Can anything more heretical be

imagined than an entire class room
lecture period managed from first to

last by the pupils? And yet such is

the case in the "Play Way" school.

A few formal rules are adhered to and
the scheme grows with experience, but

the momentum is given by the "Little-

men" themselves whenever they sug-

gest such an innovation as marking the

lecturer for style as well as for interest

or that questions and criticisms be

instituted. Here the pupils are con-

stantly balancing values and making
decisions and consequently themselves

acquiring the development hitherto

usurped by the orthodox pedagogue.
The dramatic arts quite naturally

contribute their quota to the develop-
ment of the "Play Way" pupil for the

real inspiration of true dramatics has

been capitalized. Those interested in

the spread of the little theater will

greet with enthusiasm what Mr. Cook
has to say on those excellent twin

vehicles of self expression, miming and
ballad making, as they have been used
to serve the author's purpose.

Indeed all is grist that comes to his

mill! What a wealth of childhood's

fancy and imagination he has captured
in his chapter on Honds and Chap
Books ! WTiat child has not mentally at

least drawn his "Treasure Island" and

peopled it with creatures of his fancy,

fairies and bugaboos ? To be permitted,

nay, encouraged, by the teacher to the

point of dra^\^ng one's "Dond" and
then writing a make-believe story for it

and calling it a chap book—this is, in-

deed, the very essence of play which

directed becomes education. Delight-
ful color sketches of Ilonds are included

and specimens of chap books that make
one long for the land of make-beheve
with its fairy history.

The elaboration of sound educa-

tional maxims and their interpretation

through the
"
Play Way

"
constitute the

author's explanation of his method. A
correlation of a child's education with

the full program of citizenship is the

thing striven for. To this end the needs

of the world in which he is to live must
be considered and so poHtics, not a

gentlemanly civics, but red-blooded

politics dealing with poverty and un-

employment, women in industry and

overcrowded cities, would be one of

the first subjects introduced into an

ideal "Play Way" school, ^\hsit,

after all, is the "Play Way" but an

"endeavor to achieve right conduct in

a true blend of the functioning of all

man's powers?" Surely we may trust

that the time is not far distant when
as the author says "education must

recognize a closer connection between

the life and work of the 'Littlemen' at

their desks and the life and work of

their fathers in offices, behind counters,

in fields, factories and workshops."

VI

Another evidence of the growing

awakening to the importance of the
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proper utilization of leisure is given in program developed through the war

the articles our magazines have been camp community service. When this

publishing. Perhaps 150 articles deal- army which was to represent and carry

ing with the leisure time of the army out the highest ideals of civilization

and with the correlated work of the was mustered it became evident that

commission on training camp activities, if it was to succeed in its mission it

have found space since the war in must be surrounded with an environ-

the columns of such magazines as ment of ideals and culture, that it must

Scribjier's, The Independent, The City be so permeated with these ideals that

Builder, The World's Work, The Mod- they would serve as "the invisible

em City and others. A factor hitherto armor" against the attacks of vice

important in the vigorous life becomes more insidious and quite as fatal as the

vital when war exacts its utmost toll wounds of the enemy. Thus the con-

of service from that life. And so structive as well as the repressive

while it was advantageous that the machinery of the commission on train-

civilian employ his leisure profitably, ing camp activities was set in motion,

it became indispensable that the sol- The articles published indicate that at

dier's leisure be a constructive, energiz- least 600 municipalities organized in

ing force. The hard-won liberty of a co-operative endeavor to help win

our fathers, the democratic institutions the first battle of the soldiers, the

of our pride would not long have been battle with vice, here at home, and

defended against vandalism run amuck thus sent forth an army unscathed to

by a dissolute army of petty idlers, victorious combat overseas,

saloon loungers and vice-mongers.
Your victorious army must be an army
mentally as well as physically fit.

America set out in this war to But what happened to these cities

create a victorious army. To this meanwhile? What has it meant to the

end was developed what has been called municipality to have its community
the non-military branch of the service, sings and festivals with the men in

It might aptly have been called the khaki; to have its homes welcome the

pre-military branch of the service, the homeless soldiers; to have its exclusive

branch which lays the foundation in a clubs open their doors to "the boys";
sound physique, an alert intellect and to have its churches united in their

a happy spirit for the intensive train- efforts to entertain the soldiers.'* What
ing which took the men "over the could it mean, when all creeds, aU

top." Results somewhat similar were political parties, all civic, social and
obtained through the religious zeal of fraternal organizations co-operated to

Cromwell's famous army and again use every resource within their posses-

through the vice-repressive policy of sion for the common good but an in-

the Japanese army in the Russian creased realization of community res-

Japanese War. Never in history has ponsibility, not alone to the soldier

it been done as the United States has group camped near by, but to its citi-

done it. One of the far-reaching zensaswell? And close in the wake of

results of the war, influencing greatly this newly aroused civic consciousness

our national perpetuity and well-being will follow the strength and sympa-
and in which history will forever rec- thetic understanding which comes of co-

ognize Secretary Baker's keen moral operation and which must play so large

and social vision was his practical a part in our work of reconstruction.



LEGISLATION PREPARATORY TO THE
NEW CONTRACT

THE FATE OF THE FIVE-CENT-FARE. II

THE NEW TRAMWAYS CONTRACT IN MONTREAL

BY DELOS F. WILCOX

Chairman of the National Municipal Leagues Committee on Franchises

The first article under this title appeared in the November issue and

others willfollow every rnonth hereafter, covering the situation in various

American cities. Montreal's solution, callingfor service-at-cost plus a

bonus for good service, is novel and ingenious though legally hampered.

A FEW years ago when "
service-at- are entirely enclosed within the city of

cost" was producing 3-cent fares in Montreal.

Cleveland, it was anathema to the

street railway interests of the country.

Now that it may produce 6-cent, 7-

cent or 8-cent fares if put into effect in

any given city, they have made it the In 1911 the Montreal Tramways
shibboleth of fair and just regulation, company obtained from the Quebec
It is a poor rule that does not work legislature a charter running for a

both ways, and so, though service-at- period of 42 years and a franchise to

cost seems to be going against the acquire, maintain and operate tram-

public just now, it is still as worthy of ways within the city of Montreal as it

consideration as it was six or eight then existed or as it might later be

years ago. extended. This grantwas conditioned,

Cleveland, after nine years of expe- however, upon the making of a con-

rience with the Tayler service-at-cost tract between the city and the com-

plan, has latelybeen talking of municipal pany to determine the duration of the

ownership. Boston, a few months ago, franchise and the conditions with

inaugurated the service-at-cost plan which the company would have to

under a scheme of private ownership comply with respect to the operation,

with public operation. The new Mon- maintenance, equipment, estabhsh-

treal franchise contract is notable in ment and extension of routes in the

that it adapts the service-at-cost plan city, the rates of fare, the percentages

to private ownership and operation of gross earnings to be paid the city,

without the alternative, until the the share of the cost of paving and

expiration of the contract in 1953, maintaining the streets and of remov-

of either public ownership or public ing the snow to be paid by the company

operation. and such other terms and conditions as

Montreal with its immediate envi- the city might deem it advisable to

rons is a community about as large as impose. The act prescribed that any
Cleveland or St. Louis. Its tramways differences between the city and the

system serves not only the city proper company in the interpretation of the

but also a number of towns and villages contemplated contract should be sub-

on the outskirts and two smaller cities mitted to the Quebec public utihties

—Westmount and Outermont—which commission for final settlement.

235
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Having received this charter from necessary for the operation of the

the legislature and having acquired said railway, by paying the value

the property of the Montreal street thereof to be fixed by arbitrators

railway company, the Tramways com- and 10 per cent over and above the

pany opened negotiations with the city estimate."

authorities for a new contract. These

negotiations were unsuccessful and
resulted at one time in a serious civic

scandal. No settlement having been

effected, the legislature two years ago It will be seen from the above that

took the matter entirely out of the the Tramways commission was vested

hands of the constituted civic authori- with extraordinary powers. It was
ties of the city of Montreal and not required to consult the civic

appointed a special commission of five authorities or the people of Montreal

members, residents of Montreal or with respect to the terms of the con-

vicinity, and directed it to draw up tract to be drafted by it and was not

the contract between the city and even required to give public hearings
the company. The commission was for the purpose of receiving sugges-
directed to "proceed with all possible tions and criticisms. Its powers were

diligence" to carry out the objects for limited only by the provisions of the

which it was constituted and was statute and by the necessity of securing
authorized to "employ experts and any the Tramways company's approval of

other persons" whose services it might its work.

deem necessary or useful. It was also As to the statutory limitations, they
authorized to inquire into the facts were few but important. Through an
over which its jurisdiction extended, apparent oversight the act did not
"
by all means suitable for enlightening confer upon the commission any power

it." The contract drawn up by the to bind the municipalities served by
commission was to come into force the company other than the city of

after being signed by the commission Montreal. However, the commission,

or by a majority of its members on the as soon as it had studied the problem,

day that it should be signed by the saw the necessity of dealing with the

Tramways company. This contract metropolitan district as a whole and

was to bind the company and the city prepared the contract on this basis,

for a period of 36 years from that date Its action was validated by the subse-

except as it might be changed from quent ratification of the contract itself

time to time by mutual consent of the by the legislature. The two other

parties, and was to have the effect of limitations imposed by the statute

cancehng and replacing all other con- were not to be overcome in this easy
tracts between the parties for similar fashion, as the company was inter-

objects relating to the same territory, ested in maintaining them. One arose

The act further prescribed that at the from the provision of the act ex-

end of 36 years or at the expiration of tending the company's franchise until

any subsequent period of five years, 1953, and postponing the city's ex-

the city should have the right upon due isting option to acquire the property
notice "to appropriate for itself the by purchase from 1922 until that date,

railway of the said company as well as This made it impossible for the com-

the immovables and dependencies, mission to condition the continuance of

plant and cars belonging to it and the contract upon the good behavior of
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the company or upon its maintenance engineer and a professor in McGill uni-

of amicable relations with the city, versity, as its technical adviser. After

It placed the company in a position its public hearings were closed the com-
where it would have an assured, irrev- mission made a trip to Chicago, Cleve-

ocable franchise for a period of 35 years, land and other American cities for the

and where any means adopted to secure purpose of investigating street railway

adequate service at reasonable rates conditions in this country. Subse-

during that period would have to be quently, it caused a valuation of the

independent of possible recourse to Montreal tramways property to be

municipal ownership and operation, made, and prepared a contract which
The third limitation prevented the after some negotiation with the corn-

commission from establishing the value pany was accepted and signed by both

of the property at the present time as parties January 28, 1918, and ratified

a basis for future purchase by the city, by the legislature as a part of the Mon-
and consequently prevented it from treal city bill on February 9 following,

adopting any amortization scheme for The contract became effective as of

the gradual reduction of the purchase the latter date, but considerable time

price out of earnings. Thus the com- elapsed before the machinery provided
mission's problem was reduced to the for the control of service and the revi-

devising of ways and means by which sion of fares got into working order. A
satisfactory service and reasonable new schedule of rates was promulgated
rates could be secured to the public in June by the permanent Tramways
during a period of 35 years under commission, but these* rates were sus-

private ownership and management, pended by an appeal to the Quebec
There was nothing in the act which public utilities commission. After pro-

required the commission to prepare a longed hearings the utilities commis-
contract that the company would sion handed down its decision Septem-
accept, but it was well understood in ber 20, 1918, modifying and slightly

Montreal that the purpose of the reducing the schedule prescribed by
Tramways commission act was to the Tramways commission. The new
facilitate the settlement of the relations rates, which finally became effective

between the city and the company by October 3, 1918, represent a considera-

the preparation of a contract which the ble increase over the rates in force

company would accept and which would under the old contract. The cash fare

complete and bring into effect the pro- is now 6 cents instead of 5 cents. Gen-
visions of the company's charter granted eral tickets are sold at the rate of 5 for

in 1911 and of the act itself extending 25 cents instead of 6 for 25 cents as

the company's franchise to 1953. formerly. School children's tickets are

now sold at the rate of 7 for 25 cents

instead of 10 for 25 cents as formerly.

Special tickets during the morning and

evening rush-hours are sold at the rate

Early in 1917, shortly after the com- of 6 for 25 cents instead of 8 for 25

mission was organized, it held a series cents as formerly. The night tariff

of public hearings for the purpose of (owl ser\ace) is increased from 10 cents

receiving the suggestions of the civic to 15 cents. Transfers remain free,

authorities and various civic organ- The average fare paid during the fiscal

izations and individual citizens. It year 1917 was 4.11 cents per revenue

employed Dr. L. A. Herdt, an electrical passenger. It is estimated that the

THE NEW CONTRACT PREPARED AND
FARES INCREASED
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average under the new schedule will

be about 4.85 cents. The permanent

Tramways commission estimated that

the company needed an average fare of

five and one-half cents, but this esti-

mate was reduced somewhat by the

Utilities commission.^

By the terms of the contract a uni-

form tariff territory was established to

include the city of Montreal, the cities

of Westmount and Outremont and cer-

tain adjacent towns to which this

schedule applies. Outside of this terri-

tory are seven suburban communities

in each of which a special schedule of

rates was established. The local rates in

these outlying towns range from two
cents to five cents for cash fare. Tick-

ets are also supplied at rates lower than

the rates for the city district.

SUPERVISORY POWERS OF THE
PERMANENT COMMISSION

The new contract applies in all

important respects to the entire area

1 On March 20, 1919, one of the members of

the permanent Tramways commission gave out

figures showing the results of operation under

the new contract for eight months from July 1,

1918, the date when the commission's car mile

allowances for operating expenses and mainte-

nance went into effect. The company needed

to earn 40.4 cents per car mile to cover these

allowances and pay fixed charges. It actually

earned during this period only about 36 cents

per car mile, thus accumulating a deficit of

$700,000 in eight months. Under the new rates

of fare in effect after October 3, the results

were better, but even in December, January and

February, which were very favorable months,

the earnings fell short of requirements about

2 cents per car mile, or at the rate of over

$400,000 a year. In February the employes

initiated an arbitration proceeding for further

increases in wages which, if granted, will amount

to about 61,500,000 a year. This increase,

together with the existing shortage in revenues,

would necessitate another increase in the fares

amounting to about one cent per passenger.

D. F. W.

served by the Company's system, and
all provisions of the old municipal con-

tracts inconsistent with it are super-
seded by its provisions. For the ad-

ministration of the contract and for the

exercise of permanent supervision over

the company, a permanent Tramways
commission is established consisting of

three members appointed by the lieu-

tenant-governor in council. The com-
missioners are required to reside in the

territory under their control . They are

appointed for 10 years but may be dis-

missed for cause at any time by the

appointing power. Both the city of

Montreal and the company also have
the right to apply to the superior court

for the dismissal of any commissioner

for fraud, bribery, or refusal or neglect
to carry out in good faith the powers or

to perform the duties assigned him by
the contract. This commission is given

complete authority over extensions,

maintenance, service and all the vital

features of construction and operation,

subject to the limitations of the con-

tract itself and subject to an appeal
from its decisions in most of the impor-
tant matters over which it has con-

trol to the Quebec public utilities com-
mission. The appeal may be taken by
the company or by the city of Mon-
treal, or by any interested municipal-

ity or byany party to the case involved.

The commission is specifically required
to hear and decide all complaints or

applications made to it verbally or in

writing by any person whomsoever.

THE FINANCIAL PLAN OF THE NEW
CONTRACT

Article 92 contains the meat of the

contract. It was prepared by a com-
mittee consisting of Senator Charles P.

Beaubien of Outremont and Charles

Laurendeau, chief city attorney of

Montreal. In the course of their work

they became familiar with the weak
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points in the Chicago and Cleveland

settlements, and it was their purpose
to devise, if possible, a plan based upon
the service-at-cost idea that would pro-
vide inducements to the company to

work in the public interest. They
started out by accepting what was then

a comparatively new theory of rates as

applied to street railways, namely, that

the character and extent of service,

the financial requirements of the

investment, the necessary operating

expenses and payments to the city must
first be determined, and that rates

must then be fixed so as to bring in the

revenue required for these purposes.
This idea of flexible rates, changing
from time to time as made necessary by
the financial requirements of the enter-

prise, had been put into effect in the

Cleveland street railway franchise of

1910, Under that franchise, however,
the fluctuations of rates could not go
beyond the limits of certain prescribed
schedules and the rate of return on
the investment was definitely fixed so

that the company's motive for econ-

omy and efiiciency in operation as a

means of earning additional profit was

destroyed. The Montreal commission
determined not to copy these defects

of the Cleveland scheme.

Under the terms of section 92 of the

Montreal contract the Tramways com-

pany is required to provide out of its

own resources a guaranty fund of

$500,000 which is to be maintained

continuously at the full amount and to

be deposited so as to remain available

at all times for the purposes for which
it is created.

THE DEVICE OF THE OPERATING
BONUS

Gross revenues can be disposed of

only in the manner prescribed by the

contract. Operating expenses, natur-

ally, have the first call, and in order to

keep the company's expenditures under
control and to supply an inducement
for economy and efficiency in opera-
tion the following plan was adopted:
At the beginning of each year the

Tramways commission is to establish

an allowance per car mile for operating

expenses. This allowance will include

provision for taxes, for the expenses of

the commission itself, for insurance,
for accident and damage claims includ-

ing a reserve for claims not liquidated

during the year, and for all other

operating expenses exclusive of mainte-

nance, renewals and depreciation. The
commission is also to fix at the begin-

ning of each year the permissible aver-

age density of traffic per car mile, so as

to prevent the company from over-

crowding its cars. If at the end of the

year the company has kept wdthin its

operating allowance, or has not ex-

ceeded it more than 2| per cent, it will

be entitled to a special bonus to be
known as the operating profit which
shall be equivalent to one eighth of 1

per cent on the total average capital
value for the year. At the present
time this will amount to about $47,500

per annum. If, on the other hand, the

company has overspent its operating
allowance more than 2^ per cent, it will

be penalized to the extent of such
excess expenditure by the loss of the

operating profit and, if necessary, by
being compelled to make up the balance

out of its own guaranty fund. It was

recognized, however, that an inflexible

operating allowance fixed at the begin-

ning of a year may prove to be insuffi-

cient on account of conditions arising
that could not be foreseen at the time
when it was fixed. It was stipulated,

therefore, that in case the company is

able to prove to the satisfaction of the

commission within 60 days after the

close of the year that the excess ex-

penditure has been necessary and un-

avoidable in the rendition of service as
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required by the commission, the pen- the contract. Whenever any portion

alty is to be remitted and the operating of the property is replaced, the cost of

bonus allowed. Any portion of the op- the replacement up to the full repro-

erating allowance not needed during duction value of the unit or article as

the year is to be returned to gross fixed by the appraisal (or the actual

revenues. cost, in the case of items installed sub-

sequent to the appraisal), is to be paid
out of the fund and any cost in excess

of that amount is to be charged to

capital. If the cost of any replace-
The next charge against gross rev- ment is less than the reproduction cost

enues is for the maintenance and (or the actual cost, as the case may be)
renewals fund. There, also, the com- of the item replaced, the difference is

mission is to fix annually an allowance to be appropriated from the fund

per car mile "for the purpose of main- from time to time for the making of

tenance, renewals, replacements and betterments, additions and extensions

substitutions made necessary by wear without any increase in capital value,

and tear, age, obsolescence, inadequacy. The commission may change the

accidents or other cause." The entire maintenance allowance from year to

plant and property of the company year, but the fund is not to be per-
used in providing public transporta- mitted, except temporarily, to fall

tion service must be maintained at all below the sum of $500,000. No money
times at the highest practicable stand- can be paid out of this fund, or loaned

ard of operating efficiency. When- or invested, except with the commis-
ever any item of property contained in sion's approval. If the city acquires
the appraisal or subsequently added to the plant at the termination of the

the tramways system becomes worn contract, the maintenance and renewal

out or useless it is to be disposed of fund will belong to the city and will

under the commission's direction and not be added to the purchase price of

the proceeds are to be paid into the the property,
maintenance and renewals fund, unless

other disposition of such proceeds is

made necessary by the provisions of

any deed of trust, and in that case the

proceeds must be deducted from capi- The third charge upon gross reve-

tal value. An exception is made in nues is the return upon capital. The
the case of moneys received from the amount of the investment, exclusive of

sale of land and buildings, which are working capital, is fixed at $36,286,295
in all cases to be deducted from capital as of December 31, 1917. Working
value and not to form a part of the capital has since been fixed at $1,550,-

fund. All expenses for maintenance, 000. The net amount of additions

renewals, replacements and substitu- and betterments made or to be made
tions are to be paid out of this fund, subsequent to January 1, 1918, will be

and moneys not needed for these pur- added to capital value. The company
poses during any year remain in the is permitted to receive in quarterly
fund and are held in reserve until payments from gross revenues a sum

required for such purposes or for equal to 6 per cent on capital value,

investment in betterments, additions From time to time as new money is

and extensions as elsewhere provided in required for additions, betterments and

RECOGNIZED CAPITAL VALUE AND RATE
OF RETURN UPON IT
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extensions approved by the commission, for similar purposes. In procuring

such money must be supplied by the additional capital required under the

company, and the money so supplied contract the company must limit its

will be added to capital value and the issues of mortgage bonds or debenture

company will be entitled to an annual stock so that they will not aggregate

return of 6 per cent upon it, but when more than 75 per cent of the total

money is needed for these purposes, additional capital furnished under the

the company must borrow tempora- contract. The net effect of the pro-

rily moneys in the maintenance and visions relating to return upon capital

renewals fund, or in the contingent re- is that the company will be allowed 6

serve fund or the tolls reduction fund per cent to be distributed in interest

hereinafter described, to the extent and dividends, an additional 1 per cent

that in the commission's judgment the temporarily on new money supplied

moneys in such funds are available, during the war and the equivalent of

On moneys so borrowed the company one half of 1 per cent on the original

must pay into the funds annual inter- capital value to cover the expense of

est at the rate of 6 per cent, which it in financing new capital; subject to the

turn will receive from gross earnings the limitation, however, that any por-

as its regular return upon additions to tion of this special allowance not used

capital value. On account of the high for this purpose shall not be distributed

cost of money during the war, the con- to the stockholders during the life of

tract gives the company an additional the contract, and that the dividends

allowance of 1 per cent per annum on paid upon stock shall not during that

money supplied by it for capital ex- period exceed 10 per cent per annum,

penditures during the continuance of The fourth charge against gross

the war or within two years after its revenues is a payment of $500,000 per

close, this additional rate being limited, annum to the city of Montreal. This

however, to a period extending five is in lieu of the percentage payments

years beyond the close of the war. provided under the old contract.

Working capital is to be furnished by
the company as ordered by the com- ^^^ disposition of the surplus
mission and upon such capital the

company will receive the regular return The fifth charge against gross rev-

of 6 per cent per annum. In addition enues is an appropriation for the con-

to the allowances already described, tingent reserve fund. This fund is to

the contract specifies that the company get 1 per cent of the revenues until it

shall receive annually the sum of amounts to $500,000, when the appro-

$181,421.47 out of gross revenues to be priation from revenues wall be sus-

expended solely for discount, commis- pended until again needed to restore

sions, printing, engraving, etc., incident the fund to this full amount. This

to the issuance and sale of bonds or fund constitutes a surplus which must

stock. This flat sum is the equivalent be maintained as a guaranty that the

of one half of 1 per cent upon the charges against gross earnings hereto-

original capital value as fixed by the fore described will be made up in case

contract. If any portion of this allow- of a deficiency in any particular year,

ance is not required in any one year At the termination of the contract the

for the purposes above described, it moneys remaining in this fund will be

must be kept in a special account and distributed in the same manner as the

reserved for use in subsequent years divisible surplus now to be described.
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All the portion of the gross reve-

nues remaining after the payment of

the charges heretofore described will

constitute the divisible surplus and

will be distributed at the end of each

year in the ratio of 30 per cent to the

city, 20 per cent to the company, and

50 per cent to the tolls reduction fund.

The portions of the surplus paid to the

city and to the company respectively
will belong to them to be disposed of

as they see fit, subject to the limitation

already mentioned that the company
may not in any year during the life of

the contract pay dividends on its capi-

tal stock in excess of 10 per cent.

FUTURE ADJUSTMENTS IN THE FARE
SCHEDULE

The tolls reduction fund, which is to

be built up year by year from 50 per
cent of the divisible surplus, is a fund

to be used for the reduction of fares in

case the fares in force at the beginning
of the contract or at any subsequent

period prove to be unnecessarily high.

WTien this fund reaches the sum of

$1,000,000 the commission may reduce

the fares, and when it reaches the sum
of $2,500,000 the commission must

reduce the fares. In order to insure

reasonable stability in the new fare

schedules established by the commis-

sion, the contract provides that when
fares are to be reduced, one fourth of

the moneys then in the tolls reduction

fund shall be taken out and turned

back into gross revenues, and that the

amount of the reduction of fares for

the year shall be at least equal to the

amount so taken out of the tolls

reduction fund but shall not exceed

that amount plus an amount equal to

75 per cent of the annual flow from

gross revenues into divisible surplus.

Tliereafter, at the beginning of each

year, the commission is to take a like

amount out of the tolls reduction fund

and turn it back into gross revenues so

long as moneys are available for this

purpose. This plan was devised for

the purpose of stabilizing rates as much
as possible and at the same time pre-

venting the commission from com-

pletely stopping the flow into the divisi-

ble surplus by arbitrary reductions.

If the tolls reduction fund becomes
exhausted the rate of fare will never-

theless not be changed unless an
increase becomes necessary. When-
ever the contingent reserve fund falls

below $300,000, with all prior charges

upon gross revenue paid in full, the

commission must appropriate moneys
from the tolls reduction fund to restore

the contingent reserve fund to the full

amount of $500,000, and if no moneys
are available in the tolls reduction fund
the commission must increase the fares

in an amount at least sufficient to

restore the contingent reserve fund
and maintain it at the full amount.
At the termination of the contract any
moneys remaining in the tolls reduc-

tion fund will be the property of the

city without any enhancement of the

purchase price to be paid for the com-

pany's plant.

WILL THE MONTREAL PLAN WORK?

No franchise contract will enforce

itself. No matter how good the

scheme, it will not work automatically.
Private operation of a street railway

system, if the public interests are to

receive adequate attention, must be

.continuously supervised through the

application of public intelligence and
will. Montreal starts off, under the

new contract, with a valuation that

seems much too high
—

nearly $39,000,-

000 (including working capital) for

about 243 miles of main track, or

approximately $155,000 per mile. Un-

depreciated reproduction cost, with

rather liberal percentages for overhead.
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was taken as the basis for fixing the sonnel of the Tramways commission

capital value. This will be a contin- and the inherent difiiculties in the way
uing financial handicap, but in the of making a private company, with an
main the success or failure of the Mon- irrevocable long-terra franchise, act as

treal plan will depend upon the per- a responsible public servant.

COMMUNITY COUNCILS, AND A DANGER
To the Editor of the National Municipal

Review:

Sir:—There is much loose talk about

"democracy" in these days and a wide

acceptance of the view that almost any
proposition will go dowm if plastered
over sufficiently with that label. In a

similar way, the good word "com-

munity" has become most undesirably
fashionable and is added to all sorts of

enterprises and agencies to make them
more palatable. A new school of

political philosophers has arisen who

fairly wallow in "community" this and

that, hoping in that way to escape the

cold breeze of critical analysis. I do
not mean to say that community
centers and community councils may
not be good in themselves; but in the

expositions of their goals and pur-

poses I have failed to find a more

promising approach to democracy—
and it is this which is specially claimed

for them—than in the established self-

government of the people through
their elected representatives, and in

many other social activities.

So far as I can see, the main idea of

advocates of the newer loose forms of

community organization as against
the established forms of popular gov-
ernment is that they will by these

means get rid of political abuses and at

the same time make for an increase in

self-determination, the assumption of

civic responsibility by the masses of

the people. In that contention I see

a dangerous doctrine, a doctrine sub-

versive of all the improvement and

progress in municipal government that

has been made and is being made by
such bodies as the National Municipal

League.
A great war has found many of our

municipalities unable to cope with the

added responsibilities. No special

blame attaches to them, they were not

equipped to shoulder the new burdens.

So, quite naturally, a great part of the

necessary war work devolved upon
voluntary bodies of citizens, working

harmoniously with the city authorities

and, in some manner or other, deliver-

ing the goods. These committees and

sub-committees have done their work

nobly. The question, however, arises

whether they are a necessary or a

desirable addition to the permanent
machinery of local government. In

many cities, councils of national de-

fense have organized not only general

community councils for the city or

various parts of it but also large num-
bers of committees which almost with-

out exception infringe upon the work
of some responsible public agency or

officer. These councils and commit-
tees may be "representative" in an

elastic meaning of that term; but they

certainly have not been elected by pop-
ular vote and probably would not have

stood a chance of election if the people
had voted upon their composition. Is

this progress towards democracy?
There are now at work in this

country many groups of intelligent

and practically experienced municipal

reformers, some of them united on a
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specific program, others in a more The efforts to popularize govetn-

general way, who are endeavoring to ment and to improve its efficiency,

shape the system of municipal repre- obviously, are not contradictory
—

sentation, government and adminis- but we may easily make them so if we
tration into something more in mistake the proper function in the

harmony with the ideal of real civic community of the great mass of citi-

seif-government and with the ideal of zens. Properly educated, they may
competency. They are working hard become better, i.e., more intelligent

and deserve every possible encourage- voters. In much larger numbers than

ment. Can we afford, under the cloak at present they may take part in

of war emergency or now under that of specific administrative jobs of munici-

reconstruction needs, to cut the ground pal departments; but never will they
from under them—^to help reduce the effectively replace in a responsible
elected bodies to nonentities in a capacity the trained professional ad-

vague hope that others, without the ministrator and the expert municipal

authority of public office, may do officer.

better.'^ There certainly are many things in

I believe in community councils or our municipal processes and civic life

any otherr form of organization that that need "reconstructing"
—^another

will really help to distribute civic fashionable term. But let us beware

responsibility. But I do not believe of pulUng down too much, of letting our

that it can be done by divorcing the enthusiasm for self-government effer-

activities requiring large revenues and, vesce in the advocacy of impracticable
therefore, necessarily remaining in the substitutes for the product, unsatis-

hands of elected authorities, from factory though yet it is, of age-long
others that can be made self-support- experience. Continuity of effort, after

ing. Such a division of governmental all, is an element in progress which
functions fosters irresponsibility on the only a very rare and very revolutionary
one hand and impotence on the other, change in human needs or notions

The only way in which the popular justifies us to sacrifice. While it is yet

organization of the community or time, let us guide, not check, the growth
neighborhood can be made conducive of the new tendencies for direct partici-
to better self-government is to ally it pation in civic management. There

very closely with the constituted may be in them the promise of a tre-

authority, to give it the relation which mendous perfection in our whole social

in many of our social organizations organization
—'but for the moment

the volunteer has to the paid and there is also in them a threat to the

responsible executive, and not to very life of the municipal reform

expect that it can ever be anything movement.
but subsidiarj-^ to the main processes Bruno Lasker.
of government and administration. New York, April 10, 1919.
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AN ADVENTURE IN TENNESSEE WITH
OUR MODEL CHARTER

BY AUGUSTUS RAYMOND HATTON

convince the legislators of the merits of

the utility commission bill.

The attempt to get the Memphis The Memphis charter bill as drafted

council-manager charter bill through contained adequate provision for the

the Tennessee legislature developed an control of public utilities. When it

opposition which, for deliberate and went up against the legislature, it be-

cynical misrepresentation and general came apparent that it could not pass so

political nastiness, could scarcely be long as those provisions remained in it.

surpassed. The bill was based largely Everything relating to pubUc utilities

on the model charter of the National had to be eliminated.

Municipal League. In the matter of

popular control it went beyond the

League's recommendations. Yet in

spite of the strongly democratic char- A hearing was had on the bill on
acter of the proposal, its opponents March 26. The chamber of the house

shouted of kaiserism, autocracy and of representatives was filled. The

municipal despotism. Asked for speci- principal speech in opposition was
fications and met by calm argument, made by G. T. Fitzburgh, one of the

they merely shouted louder. The vol- leading lawyers of Memphis, reputed to

ume of sound and degree of fury were have aspirations to be United States

indeed impressive. One who took ve- senator, and closely connected with

hement statement for fact would have the Memphis newspaper which repre-
been convinced ten times over that this sents corporate interests in west Ten-
bill was the most vicious measure ever nessee. In his crusade against the

introduced in an American legislature. Memphis charter he joined forces with

Curiously enough—^or was it to be the Nashville paper controlled by
expected

—the opposition was led by General Luke Lea who is said to yearn

newspapers and men closely connected to be the next governor. The attack

with public utility and other great cor- of Mr. Fitzburgh was nothing if not

porate interests of the state, who now vigorous. Vigor was the more readily

emerged as the self-accredited defend- possible because the speaker discarded

ers of democracy and popular rights, the restraints which knowledge of the

Add to this the fact that this session of bill and accuracy of statement would
the Tennessee legislature belongs to the have imposed. The eagle screamed

public utility interests of the state, and the measure was painted in colors

Those interests wanted a public utility so black that Stygian darkness would
commission bill to their liking and are have been fair as a lily beside it. The

reputed to have spent a large amount peroration was an especially great ef-

of money to get it. The money was fort—a plea that when the boys who
used to get "safe" men elected and to broke the Hindenburg line in order to

245
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destroy absolutism in Europe returned

to Tennessee it should not be to find

absolutism enthroned in the largest

city of that great commonwealth.
That peroration should have drawn

tears, though it is doubtful whether it

did so unless, perhaps, from the speaker
himself. Even that should not be

asserted. His vigor of speech had put
the orator into a profuse perspiration,

and at a little distance perspiration

may easily be mistaken for tears.

The speaker for the bill who followed

Mr. Fitzburgh confessed himself em-
barrassed by the mere number of the

misstatements which he was called

upon to correct. However, he did take

up the principal charges which had
been made and answered them one by
one. There was one cruel stab for the

orator of the opposition in this calm

presentation. The section which had
been singled out above all others to be

viewed with alarm was that regarding

eligibility to the council. The choicest

words of condemnation had been re-

served for the deep and daring villainy
of a provision which, it was declared,

made it impossible for anyone but a

member of the council to be a candidate

and which would thus render the coun-

cil first chosen self-perpetuating. Ah,
now the mask was torn from this iniqui-

tous proposal! Here was a skillfully

laid plot to steal the government away
from the "peepul" of Memphis and

place it irrevocably in the hands of

a self-perpeptuating group! So ran
the argument about this provision

—
which, as the next speaker frigidly

remarked, had been a part of the

old charter of Memphis for years
and had been taken over verbatim
into the new draft.

Members of the legislature came
around wath expectant looks, and, it

was firmly believed by competent ob-

servers, got bribes from the opposition.
The charter passed one house unani-

mously and failed in the other by two
votes.

Ill

The above picture is not overdrawn.

It indicates the kind of opposition
which legislation in the public interest

frequently has to encounter. Here
was a bill providing a council to be

nominated and elected in a manner to

insure the maximum of popular con-

trol, containing the most advanced pro-
visions for the initiative, referendum

and recall yet dra\\Ti, providing for a

manager to be appointed by the coun-

cil and removable at any time, estab-

lishing the merit system and a well

developed budget procedure
—such a

measure boldly attacked as a device to

set up kaiserism in the largest city of

Tennessee !

Why does not such an attack as that

made upon the Memphis charter bill

defeat itself? When they read the

measures cannot legislators be counted

on to react against such unfounded

charges? That is to assume that mem-
bers of state legislatures read the bills

which come before them. Only a

small fraction of them read even the

general bills. (In Tennessee all bills

are not even printed.) Local bills fare

even worse. No one pretends to feel

any responsibility for a local bill except
the members from the city or district

which it would affect. To other mem-
bers such bills are of interest only as

items of barter in the process of getting
votes for their owti pet measures.

Consequently, so far as local bills are

concerned, an unfounded and mislead-

ing statement if made with sufficient

plausibility and force has about as good
a chance of acceptance by state legisla-

ture as the truth which it seeks to sup-

plant. That was the situation in which
the proposed Memphis charter found
itself. It was a local bill. Therefore,

in the final struggle the merits of the
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measure had little to do with its pass- rule and reform of legislative procedure

age or defeat. out of the realm of academic discussion.

Actual contact with a few such cases They begin to assume the proportions
as that above described takes the ques- of issues vital to the future of American
tion of constitutional municipal home institutions.

It
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Fighting the Spoilsmen. Reminiscenses of

THE Civil Service Reform Movement. By
William Dudley Foulke, LL.D. New York:

G. P. Putnam's Sons, 1919, pp. VI, 348.

Mr. Foulke has given us a most interesting

book. It is a story of his part in a reform, the

importance of which in our national life is

insufficiently appreciated. It would occur to

comparatively few to give to the National Civil

Ser\'ice Reform League an equal place in our

history with the Anti-Slavery Society, as does

Mr. Foulke in the opening sentence of his book.

Yet both these organizations fought a kind of

disease in the body politic which, unchecked,

would assuredly have brought us to a point of

weakness vmable to withstand attack. No

democracy, any more than an autocracy, which

rests on privilege, on the distribution of patron-

age, can finally survive. It must establish its

right to live by being an efficient government;

it cannot be efficient Avhen its work is done—or

not done—through intrigue and corruption. Mr.

Foulke, in describing conditions as they existed

before the enactment of the Pendleton civil

service law in 1883, quotes Mr. Lincoln as saying

to Mr. Schurz: "I am afraid this thing is going

to ruin republican government." Mr. Lincoln's

prescience is not to-day ordinarily gainsaid. One

reason why the great work done by the league has

not been fully realized by the body of the people

is that there has been nothing dramatic about it.

The reform, so far as it is such—for a complete
result is still some distance off—has been brought

about by the persistent, intensive efforts of a

small group of patriotic, broad-minded, earnest

men. ^NTien they began, the doctrine they

preached was the subject of derision by the

politicians; to-day every one of the latter, hav-

ing any regard for his political life, pretends, at

least, to be its fervent supporter. How it has

been done people do not really know and this is

what, in part, Mr. Foulke tells us.

The story which he tells is frankly personal.

No one now living has a more intimate connec-

tion than he with the development of the reform

in the national service from its very beginning.

The shortcomings of each administration, but

one, in making the law effective, from the first

of President Cleveland to this of President Wil-

son, are impartially set forth with a considerable

wealth of detail and one cannot read the account

without a realizing sense of the significance of

his title. It has been a continuous fight with

the spoilsmen. This does not mean that proper

credit is not given. It is given in a very high

degree to President Roosevelt and to a limited

extent to Presidents Taft and Cleveland. In-

deed, every president, he says,
"
since the Pendle-

ton act has been personally favorable to the

system and if left to himself would not only have

enforced the law but would have extended its

application more rapidly and consistently than

was actually done." In the case of President

Roosevelt credit is bestowed where it seems not

to be due, in the case of the special exceptions to

the rules made by President Roosevelt for

favored indi\'iduals. Prior to his administration,

special exceptions had been made but they were

few in number and were always of the position.

President McKinley who does not, in Mr,

Foulke's opinion, stand very high in the list of

presidents for his sympathies with the reform,

had made three. President Roosevelt, his

immediate successor, in his first administration,

made about 60, most of them in favor of named

individuals. The department of commerce and

labor, as one example, had no places exempt

from competition but was nevertheless by this

method supplied even with messengers, and

telephone operators. Of this practice Mr.

Schurz in his annual address to the league in 1904

said: "The whole proceeding bears in some

respects a striking resemblance to the distribu-

tion of places under the spoils system." Perhaps

Mr. Foulke should be pardoned for his attitude

in upholding this practice, for he was then civil

service commissioner. He was not, however,

even an accessory after the fact in many cases,

inasmuch as the record shows that many of

these exceptions were made by the president

against the advice of the civil service commission.

It is from Mr. Foulke's personal contact with

the events which he relates that the book derives

248
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an adequate part of its interest. Reminiscenses,
if well told, have an appeal apart from the history
which they go to make up. Their authors are

something like the players whom Hamlet des-

cribes as being the "abstract and brief chronicles

of the time; after your death you were better

have a bad epitaph than their ill report while

you live." Because of the immediate contact

with human nature which the administration of

the civil service must have to do, humorous
incidents in connection with it are as plentiful as

blackberries and as various as human nature

itself. No account like this can fail to produce
some of them and Mr. Foulke has not neglected
his opportunities in this respect. The book is

full of anecdote. And a great deal that is not

anecdote is told with a delightful humor. He
gives a lively relation of the Maryland census

scandal of 1900, which must be read in full to be

appreciated, where, because the first enumera-

tion proved unsatisfactory to a Republican con-

gressman, supplementary schedules were sent

out with directions to the enumerators to get

additional names. When an enumerator objected
that he did not know where to get them,
he was asked "are there no graveyards in the

district.''" The names were produced, among
which was not only a dead woman, but the

Washington undertaker who had come down to

burj' her. One boy, six years old, appeared as

a school teacher; another boy, two years of age,

was a carpenter and still another of the same age,
a farm laborer employed during the entire year,

who could read, write and speak English.
There is the inimitable, naive letter of the con-

stituent of a congressman "in sight" as he says,

"of the clover patch," who wants a place which

pays ^yelI, such as a cabinet place or
"

if Governor

Wilson won't come across with that appointment,
touch him a little more lightly" for a job as post
office inspector or (in a postscript) he would be

content with a nice ambassadorship in a nearby

country. And there is the delicious piece of

journalistic writing in the New York Sun con-

cerning Mr. Foulke's retirement from office as

ci\'il service commissioner, far too long to quote,
which Mr. Foulke says expressed fairly well the

idea of the opponents of the reform concerning
the progress made. Its theme is the so-called

"Anthem of the Civil Service Commission," of

which an idea may be had from its concluding
stanza which is :

"When we rule every job on the classified
Earth

We'll turn our attention to Mars,

And when there's a dearth of classified worth
We'll examine the classified stars.

We're here with our lists, and we're here with
our jobs.

And we trust you will understand
That we're getting them all, the great and the

small.
And are right up behind the band."

The reminiscent quality of Mr. Foulke's

account is excuse enough for the omission of

many things which we shall find in the history

of the civil service reform league and the move-

ment which it led, when such a history comes to

be written. No such history, for instance,

would be at all adequate which did not contain a

relation of the exceedingly able and loyal work

of its secretaries, especially Mr. McAneny, Mr.
Goodwin and Mr. Keyes. On this Mr. Foulke

does not touch. It is beyond controversy that

without their work the movement could not have

attained the success which has been so far

achieved. The league has been extraordinarily

fortunate in their possession. Nor does the

book have any concern with the work done by
the league in the various states—an extensive

work of like consequence and value with that

done in connection with the federal service.

But as Mr. Foulke himself points out, the time

for such a history has not yet come. The pur-

poses of the league are so far from being

accomplished that the organization may almost

be said to be just launched upon a career. With
its growth, the league recognizes that it has a

much more difficult and enduring task than was

involved in its purposes when it was organized.

What it stands for is the promotion of real

efficiency in a democracy. The new and unfore-

seen problems which are the outcome of the war

have simply enlarged the field of its activities

and made its service more essential than ever

before. This is Mr. Foulke's own opinion, for

he says in conclusion that "there never was a

time when the efforts of the reform league were

so essential to our national welfare."

Not in the function of a history but of a docu-

ment lies the value of Mr. Foulke's retrospect.

It will be a source of information and of inspira-

tion to the future historian. And in this con-

nection it would be much less than gracious to

omit to call attention to the unselfish devotion,

persistent energy and ability which Mr. Foulke

has himself contributed for 35 years to the cause

which he has so much at heart. It is not

possible to read his account without being

impressed by the fact. ^
Nelson b. Spenceb.

New York City.
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Cmcs FOB New York State. By Charles De-

Forest Hoxie. New York: American Book

Co. Revised 1918.

A CoxTRSE IN Citizenship and Patriotism.

By Ella Lyman Cabot, Fannie Fern Andrews,

Fanny E. Coe, Mabel Hill and Mary McSkim-

mon. Boston: Houghton Mifflin Company,
1918.

Citizenship in Philadelphia. By J. Lynn
Barnard and Jessie C. Evans. Philadelphia:

John C. Winston Company.

Our Community. By Samuel H. Ziegler and

Helen Jaquette. Philadelphia: The John C.

Winston Company, 1918.

The New American Citizen. By Charles F.

Dole. Boston: D. C. Heath and Co., 1918.

One of the good results of the quickening of

patriotism during the past two years has been

an unmistakable increase in the attention which

educational authorities are giving to the teaching

of citizenship. Of the large number of texts

which have recently appeared the group above

may be taken as fairly representative. WTiile

the purpose of these texts is largely the same the

methods pursued differ very widely.

Hoxie's "Civics for New York State" is a

revised and enlarged edition of a book which

appeared in 1901. \Miile the material has been

greatly altered the method of presentation of the

earlier edition has remained the same. It is a

description of the governmental machinery of

the state of New York. It is a veritable mine of

facts presented with little regard to the principles

of modern pedagogy or the limitations of the

young mind. The teaching of civics by means of

a reference work is about as sound as the teach-

ing of a modern language 'W'ith the sole aid of a

dictionary. The dry, arid civics of 20 years ago
of which this text is a reminiscence has fortu-

nately received the condemnation of ci^'ics

teachers throughout the land.

The "Course in Citizenship and Patriotism"

is for use in the elementary school. It is made up
of selected poems, stories and maxims for use

throughout the elementary grades. The theme

as expressed in the introduction is that of
"
citi-

zenship governed by good will and expressed in

service." Beginning in Grade I with the home
as a center the attention of the child is directed

successively to home, school, playground, neigh-

borhood, city, nation and the world. The teach-

ing of citizenship is too complex a thing to be

solved by a simple geographical exercise which

passes from the home to the universe. However,
the selection of material in all of the divisions of

the book is so carefully made as to make up for

the naivete of the order of presentation. The

unquestionable need for moral instruction of

some kind in the public school might to a very

great degree be met by a wise use of this book.

It presents admirably that larger social morality

which is the very heart of good citizenship.

Barnard and Evans's "Citizenship in Phila-

delphia" and Ziegler and Jaquette's "Our Com-

munity" were both prepared as a part of a plan

of teaching citizenship which has been developed

in the public schools of Philadelphia. This plan

which is an application to Philadelphia condi-

tions of that type of civics teaching which is

widely known as "community civics," is distin-

guished by two characteristics : an overwhelming

attention to the concerns of community house-

keeping and the teaching of the duties rather

than the rights of a citizen. It is easy to see

that if citizens can be kept busy picking up waste

paper and swatting flies they will have little time

for the study of economic questions and the exer-

cise of those facilities of democratic government

by which citizens may in orderly fashion secure

economic and social justice. This in the opinion

of the reviewer is the fundamental failure of

"community civics." Barnard and Evans's

text presents in a very attractive manner the

details of the government of Philadelphia.

Ziegler and Jaquette's text gives one chapter to

national concerns and 20 to smaller units of

government. The practice of citizenship

through the presentation of debatable public

questions and the exercise of the ballot is all

but ignored. More attention is given to mos-

quitoes than to the income tax and more space

to a picture of Boies Penrose than to the need

of a national budget.

Mr. Dole in his introduction says: "I have

tried to prepare this book in close sympathy
with the fundamental ideas which constitute the

democratic faith of mankind. In touching upon

political and other subjects upon which men and

parties differ, I have thought the only way is to

state fairly both sides. The young people, soon

to be voters, ought not to be either ignorant or

prejudiced. . . . I have not hesitated, how-

ever, everywhere to insist upon the ideals of a

just democracy as the only scheme of successful

co-operation in government or industry suited

to a civilized life." He has in every way attained
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his purpose. The text which he has prepared

has all of the essential facts concerning govern-

ment presented in an attractive way. But he has

gone beyond the mere preparation of a catalogue.

The citizen is the hero of this book—not a mere

comnaunity waste-paper gatherer and law obeyer,

but the individual for whom the state exists.

His duty of taking a part in establishing justice

is as carefully presented as his obligation to

respect authority. It is significant too that the

author gives one fourth of his space to
"
Industrial

Democracy; or, the Rights and Duties of Busi-

ness and Labor." The connection between the

world of industry and the policies of government
are presented in simple and straightforward

language. The book is educationally sound, the

material is attractively presented and best of all

the facts of life are presented fearlessly and justly.

It is to be hoped that the civics of industrial,

social and political democracj' rather than the

civics of community housekeeping has a sure

place in the future of education.

Raymond Moley.

Story, Russell McCulloch—The Ameri-

can Municipal Executive. University of

Illinois: Studies in the Social Sciences, vol.

VII, no. 3, pp. 231, Urbana, 1918.

Of recent years the attention of serious stu-

dents of municipal government has been turned

more and more to the administrative as con-

trasted with the political aspects of the subject.

We have been experimenting quite freely with

different types of executive organization
—

par-

ticularly the mayor, the manager and the com-

mission types. The time is surely ripe for an

illuminating study of the executive function in city

government. The announcement therefore of a

monograph on the American Municipal Execu-

tive excited the liveliest anticipations. On exam-

ination, however, the work proved disappointing.

It is nothing more nor less than a discussion of

"the executive" in that popular sense in which

"executive" means the head of state or city.

The book is really a study of the American mayor
as a figure in city life. Of course a reviewer can-

not legitimately quarrel with an author for hav-

ing written the wrong book. He is within his

rights, however, in demanding that it be properly
labelled.

A chapter is given up to the mayor-commis-
sioner, the author even speaking of that func-

tionary as the "chief executive." The funda-

mental conception of commission government
is that executive power belongs to the commis-

sion as a body. The mayor, if there be one in

name, is simply the presiding officer of that body.
He frequently may be its most influential mem-
ber, but his power is that of influence alone.

That the mayor is frequently not even the head

of a department and that any general super\nsory

power the charter gives him amounts to nothing
in practice, is a matter of common observation.

Where, as in Houston, the mayor has an appoint-

ive power and a veto, you simply do not have

commission government. In fact no one can

explain a chapter such as this except upon the

theory that the author's interest is in the office

of mayor rather than in the functioning of the

executive.

There is a brief chapter on the city manager in

which Mr. Story describes very imperfectly and

with little evidence of understanding the formal

relations of that officer. Beard's Digest gives the

same facts and has the surpassing merit of giving

them all. To one who has been a manager it

seems a waste of time to publish such a perfunc-

tory treatment of that very vital subject.

After a brief introductory chapter the author

plunges into the historical development of the

mayoralty somewhere in Merovingian times and

sweeps us in 20 pages over the intervening cen-

turies. He deals dogmatically with many dis-

putable points in history never once deigning to

inform us where he obtained his information.

For example, on page 22 he says the title of the

office which in New England corresponded to the

mayoralty was "moderator," without indicating

his authority for a statement so astounding to

New England ears. The later phases of the

mayoralty are by no means clearly defined. It

is difficult of course, in a few pages to sum up
the stages of an evolution so extensive. By the

same token it should not be lightly undertaken.

There follow 110 pages in which the author

deals at length with the legal aspects of the

mayor's relations with the public, the council,

the administration, etc. An enormous amount

of industry is e\-idenced in these chapters.

They deal, however, almost altogether with the

formal rather than the actual position of the

mayor and shed little more light on the subject

than a compilation of charter and statutory

provisions would afford. The author has evi-

dently neither the sound knowledge of mimic-

ipal corporation law nor the practical experience

to make his generalizations valuable. There
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appear in these pages a mass of undigested detail

presented with little regard to the relative impor-

tance of different matters. For half a century

German university influence has been moulding

our graduate schools into fact factories and our

graduate students into industrious grubbers in

the field of knowledge. Mr. Storj' is not to

be blamed for WTiting the sort of thing which

most surely wins academic preferment. He has

done what is technically known as a piece of

"research." That it contributes nothing except

proof of his surprising industry is a characteristic

it shares with thousands of similar "studies"

now on library shelves. There is not a single

sound generalization in the course of the

whole book which would not be recognized at

once as a truism by any real student of munici-

pal government.
His chapters on the mayor and politics and the

personality of the mayor are more interesting

to the general reader and show an encouraging

tendency on Mr. Storj-'s part to think for him-

self. The latter with its bits of biography would

make a fairly successful magazine article. His

inclusion of the present mayor of San Francisco

in the honor roll of distinguished mayors along

with Hunt, Johnson, Whitlock and Mitchel^

would cause, however, many persons in this cor-

ner of the world to doubt the soundness of his

judgment in estimating municipal achievement.

Thomas H. Reed.

San Francisco.

Proceedings of the National Conference

OF Social Work (formerly. National Con-

ference of Charities and Correction) at the

45th Annual Session, held in Kansas City,

Mo.. May 15-22, 1918. 315 Plymouth

Court, Chicago. 722 p.

American Charities. By Amos G. Warner.

Revised by Mary Roberts Coolidge. Third

edition. New York: Thomas Y. Crowell

Company, 1918. 541 p.

A casual examination of the proceedings of

the 1918 National Conference of Social Work

explains the organization's recent change of

name. The program indicates clearly enough
that the interests of the members of the con-

ference are not confined to the field connoted by
the former name—"Charities and Correction."

Among the principal topics are public health,

'Seep. Ill and footnote.

insanity and mental hygiene, the church in

various relations, recreation, child problems, the

family, labor problems, pensions, insurance, land

settlement, Americanization, rural problems and
various industrial and economic problems. One

paper urges "abolition of inheritance," another

discourses on "the war and the I. W. W." It

should not be inferred either that it is a criminol-

ogist who analyzes the mind and motive of the

I. W. W.; it was a member of the editorial staflf

of the Detroit News. He starts out with the

thesis that "The I. W. W. is basically a state of

mind, a rather primitive but perfectly natural

mental outlook, and is comprehensible as such,"
and he concludes that "WTien the world is made
safe for democracy, industrially as well as

politically, there will be no economic serfdom

and consequently there will be no I. W. W."
Professor Elwood, of the University of Miss-

ouri, presented a paper on "social facts and
scientific social work" which furnishes an

unusually stimulating and penetrating analysis
of the broadening scope of what is called social

work. "Scientific social work is," he declares,

"not a program of mere palliative social amelio-

ration; it is a program of radical and rational

social reconstruction based upon an adequate

knowledge of social facts; and it is the only

program, not revolution by force, which can
build a humanitarian civilization that can

guarantee an adequate life for all."

Roger N. Baldwin, discussing "an industrial

program for after the war," sets forth funda-

mentally the same conception by interpreting
the social worker as a solvent of class conflict

and an interpreter of radical and working class

movements.

The reader who turns from these very forward

looking addresses to the first edition of Amos
Griswold Warner's American Charities (1894) is

likely to conclude that present-day students of

charity and philanthropy have forsaken their

special field of service—the care and discipline

of the dependent and delinquent classes—to

become doctrinaire social reformers. Warner
in his classic work formulated the principles of

relief with a masterly grasp that is still unex-

celled, but one looks in vain for this note of pro-
found dissatisfaction with what social workers

now look down upon as pathology and mere
alle\'iation.

Into the two revisions of American Charities

which have been prepared by Mrs. Coolidge the

idea of "the reconstruction of a. society" which
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will place the indmdual on a "plane of normal

living" has been injected. It is Mrs. Coolidge,

not Dr. Warner, who writes in the third edition,

"no social movement can be alien to the social

worker, who has so far been educated by his

task that he now demands that ultimately justice

shall precede charity, and prevention take the

place of cure. It was once the accepted doctrine

that prosperity and happiness were the natural

results and reward of goodness, but the social

worker in daily contact with the poor sees that

their poverty comes from a deeper source than

the vices or virtues of the individual—from

sources which can be reached only by industrial

and social changes which it is beyond the power

of a single generation to make."

Of the first edition of Warner Professor Hen-

derson wrote, it is "fair and moderate to say

that it is a book of lasting merit and without a

rival in its field. It must remain a vital force

in the inspiration and wise direction of benevo-

lent purpose." It is the remarkable vital force

of the volume, which was evadent when it first

appeared, that has just carried it into a third

edition. Another reason that Warner's Amer-

ican Charities, first published a quarter of a cen-

tury ago, has not been supplanted is its good

fortune in having a competent and sympathetic

disciple of the author to keep it up to date.

Mrs. Coolidge, pupil, colleague and friend of the

author, assisted in the preparation of the original

edition and was named by Dr. Warner himself

to revise the work when a new edition should be

called for. One can therefore assume that the

re\'isions represent a faithful endeavor to pre-

serve the distinctive quality which gave the

original work its classic character. The editions

of 1908 and 1918 are most worth while because

of their fresh illustrations, statistics and bibliog-

raphies. Some no doubt would prefer the

original text for interpretations and statements

of principles, or at all events they would have

been grateful if Mrs. Coolidge had indicated a

little more specifically the new matter intro-

duced in the text. The reader is not told that

passages like the one quoted above did not

appear in the first edition, nor is he warned—
though that would scarcely be necessary

—that

such interpolations as the following are from the

hand of the reviser: "As cities adopt manager

and commission forms of government they

become less politically partisan and are ready to

Usten to the social worker's point of view."

C. C. Williamson.

Judicial Tenure in the United States.

By William S. Carpenter, Ph.D. New Haven :

Yale University Press.

The five chapters of this little volume deal

with the place of the judiciary in our fed-

eral scheme. The power of the courts to define

the constitutional limitations of the co-ordinate

branches, which makes a balance wheel of the

judiciary, is considered, together with the allied

and equally important elements of selection and

tenure of judges. More briefly the powers and

limitations of reviewing courts in the states are

discussed. The book is kept within 223 small

pages by avoiding the discussion of cases, but its

citations to cases, documents and addresses is

so complete as to make it very convenient as

a guide to a study of the subject or any part

of it.

In the last chapter, devoted to conclusions,

the author shows a very complacent attitude,

due in part, we suspect, to his nearness to one of

our most learned and progressive state supreme

courts (at Madison).

After more than 100 years of exercise by the

courts of the power of re\dew over legislative

acts the quibbles and attacks on this score are

merely academic. We are clearly committed to

this balance-wheel theory of republican govern-

ment. But, strangely enough, a century has

not been long enough to prove beyond doubt

that this is finally the best mode of government.

The example of France shows that it is not the

only way of living under a written constitution.

We have learned at least that sovereignty is of a

volatile and illusive nature, tending to take

refuge in the more expert branch, perhaps even

when this branch is not the most quickly respon-

sive to public sentiment. There is a common

belief in the legal profession that a great virtue

lies in the relatively irresponsive nature of

the courts, but England's history has not yet

disproved the practical worth of legislative

sovereignty.

At this time, with the demand for the recall

of judges receding and when there is no serious

proposal to alter the mode of selection and tenure

of federal judges, and when the courts of resort

are indicating a disposition to apply the rule of

reason to constitutional limitations affecting

economic and industrial conditions, such a

handy reference volume as Dr. Carpenter's is

able to sum up a great deal of American history.

But there yet remains doubtless much of accom-

modation, if not of serious conflict, between leg-
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islative and judicial power. We may be now

on the verge of a period of great stresses. At

any rate it is in order for somebody to take up
the speculative side of the subject. Two facts

are emerging. The courts are apparently about

to resume %vith some degree of vigor their ancient

rule-making powers, which will inure equally

to their benefit and to the benefit of legislatures.

^^^lile we have unremittingly preached a sepa-

ration of powers we have blindly accepted a

legislative meddling with judicial procedure

which has worked infinite mischief and has flatly

contradicted our basic principle of government.

The other probable change is to come from a

remodeling of legislatures so that they may
become measurably expert and responsible

instead of unwieldy, irresponsible and bungling.

Both of these changes will tend to affect the

center of gravity of sovereignty. The courts

will acquire, presumably, added cohesion and

power. But to offset this we will have for the

first time in a century legislatures capable of

pursuing policies consistently. In the past our

safety has rested much of the time in the

helplessness of legislatures with their swiftly

changing personnel and absurd conditions of

performance.

The prophecy may be offered that the ex-

pected developments will be wholesome to

government. We need not dread judicial sov-

ereignty when the courts are offset by effective

legislatures. The conflicts of the past decade

between these branches would have been de-

cidedly different if the legislatures had been able

to express their wills in clear-cut language and

to react promptly and consistently against the

narrowness of the bench. There would have

been no movement for the recall of judges. A
fairly competent and wieldy legislature need

never fear judicial sovereignty, nor need any
court fear such a legislature.

Herbert Habley.

Civic Biology. By Clifton F. Hodge and

Jean Dawson. X-381 p. Boston: Ginn and

Company, 1918. $1.60.

"We cannot control many of the forces of

living nature by any amount of unco-ordinated

individual effort, any more than we can turn

back the ocean tides by haphazard sweeping

with brooms," say the authors of this book in

their preface. It follows, therefore, that the

problem of civic biology "is to make it possible

for everyone to know what these forces are, for

good or for ill, and to understand how to do his

part for his own good and for that of the com-

munity." By such co-operative effort only can

we hope to save the 500,000 lives sacrificed

annually by preventable disease, or the several

billions of dollars worth of foods and other prop-

erty swept away by rats, insects, weeds and

fungi.

After outlining the general plan for the course

as a whole the book discusses the necessary

equipment and apparatus and the books which

should be included in the civic biology library.

Succeeding chapters take up separately the

various types of plants and animals which

are of significance in the present connection.

Among these are: birds, insects, trees, flowers,

flies, mosquitoes, ants, spiders, ticks, rats, bac-

teria, fish, frogs, turtles, snakes, etc. Special

chapters are devoted to bird study, tree study

and civic forestry, home planting and landscape

gardening; practical biology of agricultural pro-

duction and civic utilization of land; insect

control; rat problem; diseases of plants; civic

problems relating to mollusks; practical laws of

life, etc. The text throughout is illustrated

with excellent photographs, problem summaries,

statistical tables and diagrams.

The authors have admirably succeeded in

their effort to weave into a synthetic whole the

elements of natural science, biology, civics, and

medicine which necessarily form the basis of

their study. They have produced, in truth, a

very new and interesting text-book which pre-

sents in striking fashion a large amount of

information which students of times past cer-

tainly would not have mastered until the latter

days of a university career. School children of

to-day having knowledge presented to them in a

form so interesting and so easy to assimilate,

undoubtedly are fortunate to a degree unthought
of in the past, and when "come to man's estate,"

they should be eminently fitted for this sort of

community co-operation so earnestly advocated

by the authors of this book.

Dorsey W. Hyde, Jb.

The English Village: A Literary Study,

1750-1850. By Julia Patton. New York:

The Macmillan Company, 1919. Pp. 236.

$1.50.

Although the title of this little volume con-

veys the impression that it deals with only a
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single century of English community life, and

particularly with village literature, the author

has approached her subject in a broad way and

has given us far more than the title indicates.

The earlier chapters of the book deal with the

mediaeval English hamlet and its transition to

the modern rural community, likewise with the

relation of the village to the transformation of

national life. Dr. Patton's studies in this field

have carried her well into the realm of economic

history, for the English agrarian movements of

the past four or five centuries have profoundly

affected village organization and activities.

Later chapters are more distinctly concerned

with the literature of the village, its place both

in poetry and in prose; its appeal to Gray, Gold-

smith, Wordsworth and Tennyson in verse; to

Scott, Addison, Eliot and others in fiction.

Oh the political life of the village during this

interesting period there is little or no comment.

Village literature concerned itself very little,

apparently, with village politics. Some inter-

esting material on this topic can be found in Sid-

ney and Beatrice Webb's monimiental history

of English local government (to which Dr.

Patton refers in the index as "Webbe"), but

the author's acquaintance with this data is evi-

dently far from intimate. It seems strange,

moreover, that anyone should write of English

village life during the great period of the indus-

trial revolution without doing homage to the

works of Arnold Toynbee or Thorold Rogers.

Nevertheless, the book is a welcome contribution

to the literature of an interesting subject. It

should be judged by what it contains, not by
what it omits. The author's style is admirable

and she displays throughout the volume a keen

sense of the relative significance of things.

William Bennett Mttnbo,

National Governments and the World
War. By Frederic A. Ogg and Charles A.

Beard. New York: The Macmillan Com-

pany, 1919. Pp. viii, 603. Price, $2.50.

This work "deals mainly with comparative

government and undertakes to show what the

heritage and genius of the principal peoples

lately engaged in the World War have meant
in the shaping of contemporary political insti-

tutions." While the book furnishes interesting

reading for the seeker after political knowledge,
it is doubtless meant to serve as a text-book for

college classes. It is divided into four parts

4

which treat of government in the United States

(150 pages); governments of the Allied Nations

(270 pages); government of the Teutonic states

(120 pages); and the war and political recon-

struction (37 pages). The names of the authors

guarantee the excellence of the technique of the

book and the soundness of its judgments. It

will without doubt be widely used, and will help

to root out the prejudice against the only sound

way of studying political institutions, which is

through a comparison of those which differ.

Without comparison the only thing the student

can do is memorize or reason o priori, neither of

which processes offers the best educational

results. E. D.

The American Year Book. A Record of

Events and Progress for 1918. Francis

G. Wickware, Editor. New York: D. Apple-
ton and Co. $3.50 net.

This annual volume which is the ninth issue

of the series maintains the high standards of

previous years and in a number of ways surpasses

them. The articles on the war and the war

experiences of American communities are par-

ticularly interesting and suggestive. It is sig-

nificant to note that notwithstanding the treat-

ment of war questions that the editor has

devoted substantially the same space to such

questions as state, county and municipal gov-

ernment and social and economic problems. It

will be recalled that this volume is edited with

the co-operation of a supervisory board repre-

senting leading national societies, of which the

National Municipal League is one.

The Nation at War. By James A. B. Scherer.

George H. Doran & Co., New York. 285 pp.

Dr. Scherer, the president of Throop Poly-

technic Institute at Pasadena, California, calls

himself a "de-hyphenated American" and judg-

ing from the record, has made good on the

description. As a speaker for the National Coim-

cil of Defense he covered the coimtry from coast

to coast, coming into intimate contact with the

people. His book is an intimate record of war

preparations and the war spirit. It is a lively,

fascinating, humorous narrative by one who is

"more American than the Americans." It is

quite likely that this generation is sated with

the literature of the war. \Mien the next gen-

eration wishes to reconstruct the picture of the
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war preparations, there will be few records that

will give the "atmosphere" of our times as does

this book.

H. L. GiLBEETSON.

The New America. By Frank Dilmot. New
York: The MacmiUan Company. 145 pp.

The aathor, an Englishman, is a sympathetic

and kindly but keen, honest and candid observer

and critic of American life and manners; a good

representative of the new attitude among Eng-

lishmen toward America, born of the war. There

seems to be behind it a good deal of the "get

together" spirit expressed very delicately and

in good taste and with simplicity and charm.

Among the subjects treated are: "Food, Dress,

Drink and Taxicabs," "The Written and the

Spoken Word," "The American Woman,"
"What American Public Men are Really Like,"

"^Tiat Americans Think of the English,"

"Amusements" and "Some Contrasts" and

"England Through a Telescope." It is a dis-

tinctly worth-while book for all those who care

to "see ourselves as others see us."

H. S. G.
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What of the City? By Walter D. Moody.
The Story of Chicago and Its Wonderful Plan.

Chicago: A. C. McClurg Co., 1919. Pp. 441.

$2.50.
The Government of the United States. By

William Bennett Munro, Ph.D., LL.B. New
York: The MacmiUan Company. Pp. 648.

$2.75.
The Little Town. Especially in Its Rural

Relationships. By Harlan Paul Douglass.
New York: The MacmiUan Company. Pp.
258. $1.50.

A Primer of Civics. Designed for the Guid-
ance of the Immigrant. By J. J. Zmrhal.

Issued by the Society of the Colonial Dames
of America, Chicago, 1918. Pp. 61. (English
and Italian.) 25 cents.

Co6per.vtion and the Future of Industry.

By Leonard S. Woolf. New York: The
MacmiUan Company. Pp.141. $2.

Democracy against Autocracy and Social-

ism. By George Wilson Teitsworth. Minne-

apolis, Minn.: Augsburg Publishing House.

Pp. 122. 50 cents.

Democracy v. Autocracy. By Karl Fredrick

Geiser, Ph.D. New York: D. C. Heath and

Company. Pp. 94.

Experts in City Government. By Edward
A. Fitzpatrick. New York: D. Appleton
and Company. Pp. S63. $2.25.

Financing of Public Service Corporations.

By Milton B. Ignatius, LL.M. New York:
The Ronald Press Co. 1918. Pp. 508.

Itauan Women in Industry. A Study of

Conditions in New York City. By Louise C.
Odencrantz. New York: Russell Sage
Foundation, 1919. Pp. 345. $1 . 50.

Ports and Terminal Facilities. By Roy S.

MacElwee, Ph.D. New York: McGraw Hill
Book Co., Inc. Pp. 315.

Principles of Government Purchasing. By
A. G. Thomas. Prepared under the Direction
of Frederick A. Cleveland, Ph.D. Published
for the Institute for Government Research.
New York: D. Appleton and Company. Pp.
275. $2.25.

Henry Rosenberg, 1824-1893. Commemorat-
ing His Gifts to Galveston. Galveston, Texas:

Rosenberg Library. Pp. 226.

The Citizen and the Republic. By James
Albert Woodburn and Thomas Francis Moran.
New York: Longmans Green and Company.
Pp.398. $1.60.

The Eve of Election. By John B. Howe.
New York: The MacmiUan Company. Pp.
283. $1.25.

The Farmer and the New Day. By Kenyon
L. Butterfield. New York: The Macmillan
Company. Pp.311. $2.

The Food Crisis and Americanism. By
William Stull. New York: The Macmillan
Company. Pp.135. $1.25.

ni. REVIEW OF REPORTS

County Government in North Carolina.—
North Carolina is the one state where the county

problem has been taken seriously. In some ways

its counties lead the nation, notablj' in the scien-

tific and up-to-date work in public health organi-

zation under Dr. W. S. Rankin, secretary of the

North Carolina state board of health. Under

the leadership of Dr. E. C. Branson of the state

university, the people of the state are getting a

vision of what county government means and

may be made to mean as a great agency of social

welfare generally.

But, like leaders in every other state. Dr.

Branson and his co-workers in the North Caro-

lina club have long since found that the com-

plex, antiquated machinery of county govern-
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ment is a sad obstruction to the better ideals of

county citizenship and public service. The
dub referred to, which is composed to older
students at the university hailing from every
corner of the state, is spreading the gospel of

better county government through press service

and personal influence in a way that should
make for important results in a few years.
The Year Book of the club i is an important

contribution to the scanty but growing litera-

ture on county government, and is of nearly as

great interest beyond the borders of North
Carolina as within the state. In the course of

27 short articles by difiFerent writers it covers
most of the live and modern aspects of the county
problem. Typical titles are: a township tax
list study, the evolution of county health work,
bridge building in North Carolina, county homes
and outside relief in North Carolina, and the

jungle of county government.
Counties in every state are in need of just

such an examination as they are getting in North
Carolina and everywhere county citizenship
needs such devoted leadership.

H. S. GiLBERTSON.

*
Problems of Peace.—The National Shawmut

Bank of Boston has published a 44-page pam-
phlet of more than passing interest, under the
title: "The problems of peace: a study of the
essential needs of Massachusetts during the
reconstruction period." It was written by the
chairman of the bank's board of directors,
William A. Gaston, who organized the govern-
ment's war labor program for Massachusetts in

> "County government and county affairs in North
Carolina," North Carolina Club Year Book, 1917-1918,
published aa Bulletin 159 of the University of North
Carolina, Chapel Hill, N. C. 188 p.

August, 1917. In a clear and straightforward
fashion Mr. Gaston, on the basis of nearly a
year's experience in this war work, sets forth the

problems of labor, demobilization and industrial

reconstruction. The principal topics treated
are railroad transportation as it affects Boston,
New England's interest in the United States
merchant marine, taxation in Massachusetta,
Americanization and the labor situation.

Municipal Legal Papers and Opinions.—
The Investment Bankers Association of America
has done a good thing in designating the United
States mortgage and guarantee company of New
York as its official depository for legal papers
and attorneys' opinions. A great many valuable
documents of a legal nature are prepared from
time to time mainly dealing with the bond
issues which have heretofore not been available.
This action of the I. B. A. will accomplish this

purpose.

*
Public Ownership Service.—Under this title

the public ownership league of America, 1439

Unity building, is issuing a series of mimeo-
graphed reports dealing with utility questions
which are highly interesting and illuminating.
Among the subjects treated are: advantages of

public wire systems; 'phone and telegraph serv-
ice to be universal; public ownership sweeping
the world.

*
The Municipal Review is the title of a new

monthly publication issued from Vancouver,
B. C, under the editorship of Henry Lewis, the
founder and former editor of Western Municipal
News. It is devoted to a discussion of munici-

pal, political and educational questions.
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National Municipal League Model Charter

Almost Adopted at Fresno.—Curious charter

mixture has occurred in Fresno, California, and

is explained as follows by Chester H. Rowell,

editor of the Fresno Republic, and for several

years vice-president of the National Municipal

League:

Our charter freeholders, after debating the

matter for some time, reached the practically
unanimous decision that they wanted a city

manager charter with an appointive city man-

ager, and they turned over the drafting of the

charter to a small sub-committee, of which
O. W. Warner was chairman. Mr. Warner
took your model charter as his model and made
a few changes and additions to meet local

Fresno conditions, all of which I think have met
with general approval. He was not a lawyer,
however, and the lawyer member of his com-
mittee was busily engaged in running for Con-

gress. So Mr. Warner made the blunder of not

copying into his charter the provisions suggested
in fine print in the appendix as necessary in a
state which did not have certain provisions in

its state constitution. The charter was ap-
proved by the freeholders, and presented to the

city trustees. It was then placed on the ballot

at the general election by the county clerk.

The only formality for placing it on the ballot

was that the city clerk personally handed it to

the county clerk. The charter was passed by
popular vote without much discussion and then,
when it was too late, questions of its validity
were raised. A bar association committee

unanimously reported that the omission of all

formalities in getting the charter on the ballot

vitiated the election and that legally no election

had been held and the charter had never been

adopted.
I do not think that opinion was correct, but

at least the lawyers were imanimous in it and
there was a fear that, if we should establish a city

government under the new charter and dis-

establish the old government, and the courts

should subsequently hold that the new charter

had never been adopted, we might be left with-

out any government, any taxes, any revenues
or any valid obligation to pay such bonds as we
might have issued.

Our representatives in the legislature were up
against the precedent of the legislature that all

charters are ratified without question. If the
charter was presented to the legislature, even if

our three assemblymen asked for its rejection,
it would nevertheless have been ratified. The
question of the validity of the election itself.

however, they regarded as too serious to be
risked. They, therefore, accepted the opinion
of the bar association committee that no election

had been held, and did not even introduce the
charter into the legislature. This leaves us as if

nothing had happened, and we have the whole

job to do over again, with no session of the legis-
lature for two years to ratify it.

The Cleveland Terminal Question.—On
January 6 the voters of Cleveland by a 3 to 2

decision ratified the Union Station franchise

ordinance. At the same time $2,500,000 in

deficiency bonds received a two-thirds vote.

The election brought out about 50,000 votes, a

showing of unusual interest for a special election.

To understand the station vote, several facta

must be taken into consideration: 1. Cleveland

has waited for a station for many years. 2.

The agreement with three roads to build a

station at the head of the mall was not enforced

during the war. 3. The rapid transit question

is becoming acute. 4. The idea of a union

station for all steam and interurban roads is

popular. 5. The public square site had two

appeals
—

public convenience and also a civic

improvement. 6. The pictures and advertising

used by the company emphasized the matter of

location. The man on the street said the square
was the proper place for the public convenience.

The ordinance was introduced into council in

September, 1918, as an initiated ordinance.

The charter pro\'ides that franchises should be

drawn by the city council and then submitted

to popular vote. The station promoters, to

facilitate and hurry matters, chose to hold the

whip hand, make the council ratify or reject

within a few weeks and then take the question

to the people in either event. Council, in the

short time allowed, managed to formulate some

amendments and to save these and prevent the

original ordinance from going on the ballot voted

for the franchise under the thirty day rule of the

charter. The stenographic record gives ample
evidence of the council's dilemma. Constituents

wanted a station; so did council; the contract

was unsatisfactory but it seemed likely that the

people would approve it; the administration urged

258
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its passage. The council, therefore, got what it

could for the city and passed the ordinance.

The franchise as originally agreed upon by the

council and the company provided in brief:

1. That the lake front provisions of the old

station ordinance remain practically intact.

This the New York Central*demanded for it had

promised a station at the head of the mall front-

ing the lake in return for certain water front

rights on Lake Erie. The lake front question

had no bearing on the public square station,

except as it affected the railroads under the old

grant. 2. Vacation of some twenty-nine acres

of public streets from the square southwest into

"the flats." 3. Implied rapid transit rights

without effective city control. 4. Electrifica-

tion of passenger trains within five years after

completion of the station. 5. Terminals com-

pany to be judge of who should use station

and under what terms. The city is not a party

to any such agreements. 6. Rates and rentals

not subject to city supervision. No fihng of

accounts with the city.

Some weeks before the election opposition

to the franchise developed among various

civic organizations and citizen groups. 1.

The engineering society declared that the

franchise jeopardized the future rapid transit

interests of the city. 2. The Cleveland chapter

of the American Institute of Architects reported

that the city should not give up the mall station

plan in favor of the new scheme. 3. The group

plan commission believed that this new program
would take the heart out of Cleveland's mall

plan. 4. The civic league reported that the

franchise did not properly protect the city's

rights, that it created a virtual transportation

monopoly, and imder it no station was guar-

anteed. 5. Students of the lake front situation

insisted that the city was giving away harbor

rights the value of which are incalculable. 6.

Several organizations insisted that the proj-

ect would make for further congestion of an

already overcrowded public square.

From the groups a citizens' committee was

organized to fight ratification of the franchise.

It spent some $3,000 in advertising and publicity.

The terminals company, according to its filed

statement of expenses, spent $25,000 in elec-

tion expenses. The Plain Dealer and The News

supported the franchise and The Press urged its

defeat. The result of the election was a surprise

for it was confidently predicted that the ordi-

nance would carry by a 3 or 4 to 1 vote for the

popular appeal was tremendous and the voters

wanted a station.

The opposition by its stand brought about

the proposal of the company to the council

that an amendatory ordinance be agreed to.

The company insisted that these amendments

met all objections that had been raised to the

terms of the franchise.

Council passed these amendments and

they are now a part of the ordinance. Thus

it happened that the voters were asked at the

election to vote on a contract which the council

agreed to change immediately. Members of

the council are now asking that a provision be

written into the charter which will make it im-

possible in the future to initiate a franchise by

petition. They insist that this method gives the

proponents the whip hand, and the council is

thus forced to acquiesce against its judgment.

The charter also limits the time within which

council may consider an initiated ordinance.

The Cleveland experience of the last few

months should be of value to other cities which

are working on terminal problems.

It would seem to be the imperative duty of a

city administration to get all the facts that an

adequate and unbiased investigation can turn

up before any terminal project is submitted for

ratification. The relative merits of a one station

plan and a two or three station scheme are by no

means undebatable. High terminal costs are an

important factor in the cost of transportation.

Location of a station in the congested business

district for convenience's sake may easily be a

delusion. Retail business and hotel enterprises

do not hesitate to move away from crowded

districts. A single generation may easily relo-

cate the business center of a city.

There is an apparent need for some crys-

tallization of our best thought upon this terminal

question. We must solve it in the interest of the

whole public without reference to the interest of

private business and industrial groups which

may have a good deal at stake.

C. A. Dykstra.

Cleveland, 0.

County Home Rule in Maryland.
—At the

general election in November, 1915, the consti-

tution of Maryland was amended by the adoption

of an article providing that the city of Balti-

more or any coimty of the state might obtain

a home-rule charter by compljang with the terms
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of the article and the supplementary act of

the General Assembly. Judged wholly by its

length, this article might very well have formed

a part of the constitution of Oklahoma. Wisely,

perhaps, very little is left to the discretion of the

state legislature.

The article provides that on demand of the

mayor and council of Baltimore, or on peti-

tion of not less than 20 per cent of the registered

voters of that city or of any county, the board

of election supervisors shall provide for the elec-

tion of a charter board at the next succeeding

general election. Provision is made in the article

itself for the nomination of candidates. This

board, when elected, is required to draft a charter

for submission to the voters at the next ensuing

general election. Baltimore availed itself of the

privileges of this new article last November when
it adopted a home-rule charter.

Section 2 of the amendment requires the

General Assembly to provide by public law

a grant of "express powers" for any county
or counties that may adopt a charter under

this article. Such a law was enacted April

10. 1918, to take effect June 1, 1918. Very
broad and general powers, both legislative and

administrative, are granted with respect to most

subjects of local concern and interest.

Up to the present time (March, 1919) no

county has secured a charter under the new

constitutional provision. In at least three

counties, however, effort is being made to

formulate public opinion favorable to the

new system. To this end, public meetings,

addressed by men who have fostered the measure

from the beginning, have been held in a number
of cities and districts. The movement is more
advanced in Baltimore county than in any other.

It is the belief of some that the proposal finds

unusual support in this coimty because of the

very recent loss of a portion of its territory by
annexation to Baltimore city. This, however,
is a misapprehension for the state courts have

recently held that the matter of territorial distri-

bution or subdivision rests exclusively with the

General Assembly.
The motive lying back of the home-rule

measure was not dissimilar from that in other

states where such legislation has been secured.

The uniform, inelastic, public local laws of Mary-
land, like those of many states, have hampered,

quite as often as they have helped, the conduct

of local public business. This condition has

been aggravated by the wide diversity in the

nature of that business incident to the differences

in the size, population, industry and general

conditions in the respective counties. Further-

more, it has been found that the short, biennial

sessions of the General Assembly must be

devoted almost wholly to matters of purely local

interest, at the expense of more important mat-

ters; or else the consideration of the latter would

render impossible any adequate consideration of

the former.

There is evidence that the return to normal

conditions will bring a renewed interest in

the important matter of securing better local

government.

W. L. Wanlabs.

Johns Hopkins University.

Teaching Housing in the Schools.—The

problem of teaching tenants to live properly

in their homes, to know the value of light and

air, to have proper regard for the owner's

property, to understand how to utilize and

not abuse sanitary conveniences and to take

care of public parts of buildings used in common

by several families, is one of the most perplex-

ing problems confronting the housing worker.

Much has been done in several cities by the use

of the visiting housekeepers who go into the

homes to teach mothers the essentials of good

housekeeping. That plan has worked success-

fully. There is no doubt, however, that the

greatest hope of teaching proper housekeeping
methods lies in reaching the children through the

public schools. Their minds are more plastic.

They are constantly imbibing American habits

and American standards of living. They natu-

rally aspire to better things.

The Cincinnati better housing league has

with the cordial support of the superintendent

of public schools put into effect a plan for teach-

ing children the essentials of good housing. It

gives promise of being highly successful. For

the present the plan is being used only in schools

in tenement districts for the greatest need is

there. The plan is as follows: The secretary

gives a brief and snappy talk to a general

assembly of the pupils of the sixth, seventh and

eighth grades, touching only on the simple prin-

ciples that the children can grasp, urging each

one to constitute himself a junior sanitary poUce

to watch over the cleanliness of the house he

lives in, emphasizing the essentials of the right

kind of home. The talks are made lively and
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interesting by asking the children questions and Village, Sun Village and Sun Hill, and to the

getting them to tell how they can help to keep Oregon Avenue development by the United

their homes right, to prevent fires and the like. States housing corporation, featured the meetings
In one school at the end of the secretary's of the institute at Philadelphia on January 26

lecture the children did the questioning. They and 27. The discussions which followed the

showed that they had received intelligent instruc- visit emphasized the fact that two abnormal

tion from their teachers by asking questions that features which accompanied the government's

one might well expect to hear at a housing con- activities make it difficult to estimate definitely

ference. Among the questions asked were "Who what town planning has gained from the govern-

pays for the work done by the better housing ment's experiences.

league?" "What men in Cincinnati are inter- These two elements are the war time cost

ested in it?" "In what country did the better and the unusual degree of speed required,

housing movement start?" Some of the special lessons which have accrued

At the first civic lesson following the talk in from the past year's experience are as follows:

the school the eighth grade devotes the entire First : The difficulty of getting good topograph-

lesson to the study of the league's educational ical surveys upon which to base the general

pamphlet "Health, Home and Happiness." town planning scheme. Second : The importance
The teacher then asks the pupils to write an of street planning and the preparation of grading

essay on the proper care of the home. The best plans not only for the streets but also for the

five essays are sleeted by the teacher and sent to lots. Third : The relation of the location of

the league which awards for the best essay a sidewalks to the location of the curb. Fourth:

certificate reading
— The disadvantage and advantage of alleys.

This is to certify that Fifth: The importance of the selection of the

submitted the best and most original essay on locations for poles and wires. Sixth: The
The Proper Care of the Home in an essay com- value of proper location, size and character of

petition among the members of the Civic and school sites
Vocational League Club of the „, ,._

'

. ^, . ^. . ^i

school
ditferencea m the organization and meth-

Awarded by the Better Housing League. o^s used by the emergency fleet corporation
l^^te and by the United States housing corporation

The first essay to be awarded the certificate,
^^'"^ revealed by the statements of the chief town

considering that it was written by an eighth
Planners of these two organizations, B. A.

grade pupil, showed a remarkably clear under- Haldeman, and Frederick Law Olmstead.

standing of the subject. "Looking back," says
Whereas the housing division of the emergency

the Uttle girl, "we find that the more civilized
^^* corporation co-operated with local real

and educated the people are the better the hous- ^^^^^^ companies or other local bodies, the

ing conditions. Therefore, we, the people of the
United States housing corporation conducted

United States, should have sanitary and dean ^^^ projects independently. The plan of York-

homes especially if we wish to rank as a leading
^^'"^ \l\l^ge at Camden, New Jersey, the largest

nation. ... For it is the same with the housing and town planning project of the govern-

human body as with a plant. Put it in a light.
™^^^ ^^^^^ '^^ ^^^°S constructed under the direc-

airy and clean place and it thrives, but put it in a *i°° ^^ *^® emergency fleet corporation received

dark, musty place and you soon have a drooping,
^P<^^'^' attention. English war housing experi-

sickly specimen. If a plant is worthy of care and ^"^^ ^'^° received considerable attention at one

attention how much more so is the growing child
°^ ^^® evening sessions.

that will be the future citizen?" J°^ Nolew.

Bleecker Marqxjette,
804 Neave Building, Cincinnati, Ohio. Constitutional Revision and County Govem-

^ ment in Pennsylvania.
—Coincident with the

call of the governor for a commission to study
The City Planning Standards of the United the need for constitutional revision in Pennsyl-

States Housing Corporation.—A visit by mem- vania, a People's association is being organized
bers of the American City Planning Institute to throughout the state to promote popular interest

Camden, New Jersey, called Yorkshire Village in a new constitution and more efficient state,

and to Chester, Philadelphia, called Buckman county and local government. The new organi-
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zation was formally launched at a dinner in

Philadelphia on March 25, attended by delega-

tions from a dozen counties as guests of the

People's association of Delaware county which

is activelj' promoting the project.

The association is forming along strict non-

partisan lines and is representative of all ele-

ments and groups in the state. The League of

third class cities, the Pennsylvania borough

association, the State federation of labor and

the Grange, as well as numerous local civic

bodies, are co-operating with it. Committees

will be formed in each county to study local needs

and to lead discussion in constitutional questions.

A general meeting of delegates of the county units

will convene early in May at which time a state

headquarters will be established and permanent

oflBcers of the association chosen.

The present constitution of Pennsylvania was

drafted in 1873. Inasmuch as it is extremely

difficult of amendment it is to-day an antiquated

document, and is thought by many to need a

thorough overhaiding. Provisions demanding

special attention are those establishing certain

constitutional officers, both state and local; also

those prohibiting proper classification of counties

and cities for legislative purposes, and unduly

limiting the taxing and borrowing power of

mxinicipalities. Greater home rule for local

units and improved assessment methods are

desired.

The People's association will work for a

flexible constitution which it will strive to sup-

plement by constructive legislation to give

Pennsylvania a system of government in line

with modern standards. H. W. Dodds, 36th

and Woodland avenue, Philadelphia, is general

secretary of the association.

*

Training for Specific Public Service.—The

need for training for specific public service has

received recognition in an interesting way in

California, where the league of municipalities in

co-operation with the University of California

has inaugurated a correspondence course for city

clerks. R. E. Bosshard, city clerk of Alameda,

says, in Pacific Municipalities
—"Men and

women step out of private life into this public

office quite frequently totally unprepared to

assume the duties. Some months pass during

which the clerk serves his apprenticeship and as

succeeding months go by, he becomes more

proficient, until at the end of his term he is

thoroughly familiar with his duties. Then

comes a change with the recurrence of the

same conditions." The league hopes to raise

the standard of the qualifications for the position

from those of a piurely political office to one at

least semi-professional in its nature. The course

of study is divided into the following headings:

Types of modern communities and their develop-

ment; knowledge of inter-relationship between

(a) city and county, (b) city and state, (c) city

and the United States; organization of munici-

palities; registration of voters; conduct of elec-

tion; kinds of elections; budget making; assess-

ments; record keeping; procedure for public

improvements; accounting.

The league of municipalities proposes to

introduce in the next legislature, a bill requiring

as a qualification for this position the holding of

a certificate showing that the individual has

completed the course.

*

Municipal Landing Place for Land Planes

and Sea Planes Favored.'—It is well known

that extensive plans are under way for the

development of aviation for sport, governmental

and commercial purposes. The war has trained

many thousands of men in the use of the airplane

and pro\-ided this coimtry with many thousands

of machines and large, well-equipped aircraft

factories. A large part of this immense equip-

ment and personnel is being turned to peace

purposes. It will only be a short time until

transportation through the air will become a

most useful factor in our business afifairs. It is

essential in the development of commercial

aviation that landing places be provided close

to the business district in our leading cities. A
number of cities have already taken steps to

assist or establish such municipal airdromes.

Your committee believes similar action should

be taken by this city. The city no doubt

already owns property available for temporary

if not a permanent landing place for av-iators.

Your committee accordingly offers for adoption

the following resolution:

Resolved, That the chamber of commerce of

the state of New York recommends that the

appropriate city authorities investigate the

advisability of the city establishing a municipal

airdrome for land planes and sea planes, suitably

located and equipped to meet the needs of avia-

tion for commercial purposes and general travel

through the air.

> The substance of a report to the Chamber of Com-

merce of New York.
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German Municipal Efficiency continues even

in these unsettled post-war times. Colonel

Henry M. Waite, the former city manager of

Dayton was with the army of occupation in

Germany. He was assigned to deal with Ger-

man municipal authorities and incidentally was

one of the few Americans who reached the Rhine

before the German armies left. Having in view

the fact that German cities had for years been

administrated by professional chief administra-

tors like himself, he was interested in putting

them through their paces. He brings back this

report:

The German municipal authorities were

extraordinarily eflBcient. They often gave us in

a single day data which we requested and which

we assumed would take weeks to compile. They
had their facts always on tap and knew far more
about the condition of their people than Amer-
ican municipal oflBcials usually consider within

the scope of their interests. Beyond all doubt
the German mayor knows his job.
But the Germans don't have the city-manager

plan. The resemblance is utterly superficial.

The whole democratic spirit of our manager
cities is missing. I talked with labor radicals,

and apparently they had not even thought of the

idea of electing friendly councilmen under the

new democratic regime, and thereby keeping
the magistrate under continuous and flexible

control. They took it for granted that the

administrators would do whatever they pleased.
A government that would obey the rank and file

of the people was a curious idea to them.

Chicago's $18,000 Superintendent of Educa-

tion.—Charles E. Chadsey, superintendent of

the Detroit schools, has been elected superin-

tendent of the Chicago schools for a four-year

term. This action was taken, according to the

Chicago city club, upon the recommendation

<rf a citizens' commission, of which Charles L.

Hutchinson was chairman, appointed by the

board of education. Prior to the election of Mr.

Chadsey, President Mead of the club, acting

upon the instruction of the directors, sent a letter

to the president of the board, urging the accept-

ance of the recommendation of the ad\'isory

commission. The ground for this action was

found in the character of the expert advice which

the citizens' commission had sought in making
their recommendation. In this letter President

Mead said: "The directors of the club in 1915

urged upon the board of education a method of

selecting a superintendent of schools through the

recommendation of trained educationists of

national standing, and now that the board of

education has at its disposal such competent

impartial advice as is evidenced in the report

of the citizens' commission, showing the list

of those consulted, the board should in our

opinion act favorably upon it, both to secure

a competent superintendent of schools and

to give wider currency to the method of selecting

technical servants of the public through nomina-

tion by disinterested persons who are recognized

as experts in their calling." Mr. Chadsey's

salary will be $18,000.

*

Proportional Representation Progress.
—The

fact that all parties in Sligo secured their fair

share of the seats to be filled, elected their lead-

ing men and were satisfied with the result—a

surprising outcome for the Ireland of to-day
—

naturally suggested the extension of the .system

to other Irish communities. On February 25,

when a deputation representing the mimicipal

association of Ireland waited upon the Irish

secretary, Jan MacPherson, and asked for the

government's views on the subject, he replied:

"We have come to the conclusion that we should

extend the principle of proportional representa-

tion to all local elections. We are having a bill

drafted at the present moment to secure this,

and we hope that it may be passed through the

Houses of Parliament in time for the local elec-

tions that are approaching."

In Calgary, Alberta, the recent municipal

elections were carried out under the Hare sys-

tem, this being the second time it was used here.

Showing the trend of feeling in Ashtabula, a

number of leading citizens who opposed the

introduction of the Hare system have recently

declared in its favor. These included the presi-

dents of a number of corporations and of the

chamber of commerce, the city manager and the

superintendent of schools.

*

City Manager Notes.—Suffolk, Va., has

adopted the commission manager form of

charter by a four to one vote. It becomes

effective December 1, 1920. E. O. Heinrich,

the city manager of Boulder, Colo.,^ has resigned

to accept a call to the chair of criminology' in the

University of California. He will also take

over the practice of the late Theodore Kitka, an

expert in that field. Lapeer, Mich., adopted the

form by a vote three to one, the charter becom-

ing effective April 15. The city manager form

J See National Municipal Review, vol. vii, p. 217.
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b under consideration among the larger cities

Chicago and San Francisco and in Carlisle, Pa.;

Lima, Ohio; Brookfield and Waukegan, 111.;

Bozeman, Mont., and Ada, Okla. Indiana and

New Hampshire stiite wide permissive city

manager bills have been defeated. Waterville,

Me., failed to get its special charter bill through
and the Coshocton, Ohio, voters defeated a city

manager charter by a majority of 33.

*

Hays, Kansas, has adopted the commission-

manager form of government as the result of

some local activities led by the chamber of com-

merce with the co-operation of the new secretary

of the League of Kansas Municipalities, A. A.

Long. Hays is the fourth city to take advantage
of the right to adopt this form of government.
The plan has been in operation for two years in

Wichita, El Dorado, and Augusta. Any city in

the state may adopt the plan by a majority of

voters voting at election for that purpose.

*
The Pennsylvania State Bureau of Munici-

palities by an act of assembly has been reor-

ganized and its powers very greatly increased.

In addition to making available and dissemi-

nating data, statistical information and advice

that may be helpful in improving the methods

of administration and municipal development
in the several municipalities of the state and

maintaining publicity service, it is now author-

ized to install and establish modern systems of

accounting and to promote comprehensive plans

or series of plans for the probable future require-

ments of the cities, boroughs and townships of

the commonwealth either separately or jointly in

respect to a system of traffic thoroughfare and
other highways or main highways, transporta-
tion of every sort suitably co-ordinated, sites for

public buildings, parks, parkways, playgrounds
and other public uses, the preservation of natural

and historic fcatiu-es and any and all public im-

provements tending to the advantage of munici-

palities or townships afiFected as a place of busi-

ness and residence.

J. Herman Knisely will continue as chief of the

bureau and B. A. Halderman of Philadelphia

will be made consulting town planner.

*

Seattle's Municipal Railways.
—The supreme

court of Washington having confirmed the legal-

ity and constitutionality of various steps taken

in the transfer of the Puget Sound light and

power company to the city of Seattle, the actual

transfer of the properties was efiFected at 12

o'clock, midnight, March 31. The superintend-

ent of public utilities stated that his first plans

for operation involved the physical connection

between the city and traction lines, eliminating

duplication of service, establishing express or

limited service from outlying districts to indus-

trial districts, adoption of traffic regulation,

eliminating present congestion of downtown

streets due materially to parking of automobiles,

the installing of a skip-stop system and the

introduction of one man cars wherever practical.

In addition to a campaign of power service and

speeding up of service there will be a general

elimination of street car tickets making the nickel

the standard and only fare except for school

children and the elimination of free riding of

every sort. Plans for establishing safety zones

and the more rapid loading and unloading of

passengers are also being worked out.

*

Seattle Defeats Mimicipal Pension Scheme

by a decisive vote, probably on the general

merits of a pension to civil service employes.

The recent strike according to a correspondent

opened the eyes of many citizens to the results of

the organization of the civil service employes,

some of whom went on a strike. The unpopu-

larity of such a movement undoubtedly aided

materially in the defeat of the scheme. The

voters also defeated the proposition to increase

the salaries of city councilmen from $3,000 to

$4,800. A series of amendments to remove use-

less provisions was carried by a bare majority.

Sundry bond issues were defeated because the

people were in no mood to spend money.

Another correspondent writes as follows:

I have to report that the traction purchase
has been consummated and Seattle is now

engaged in operating all of the street car lines in

the city, except one, which, because of the

topography of the country, has a monopoly of

the transportation in the Rainier Valley. That
line claims to be losing money, and is anxious

to sell to the city. The only other exception to

the city ownership is of the interurban lines,

which are still owned and operated by the Puget
Sound company.
One of the first things which the superintend-

ent of public utilities did when the lines were

taken over was to arrange for an increase of

wages to the men. I do not believe the matter

has yet been entirely adjusted. lie claimed

that a considerable portion of the increase would

be taken care of by a reduction in the number of

higher officials, but, even with that saving, the
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increased wage scale meant an increased expendi-
ture of $15,000.00 a month, on his own showing.

Requests have already come in to the city
council for extensions of the lines. A request
has been presented by the residents of West
Seattle for the institution of a transfer system
between the lines and the ferry, and a contro-

versy has arisen between the police department
and the public utilities department because the
latter will no longer permit the policemen to

ride free of charge. The superintendent main-
tains that if the city council decides as a matter
of policy that the policemen should ride free,

then the city coimcil should make a deBnite

appropriation to the police department for that

purpose, in which case the police department
would reimburse the public utilities department
for the fares. In this I think the superintendent
is quite correct.

The elevated line which was being built by
the city to connect with the shipyards and West
Seattle is not yet completed. The original
estimates fell far below the cost and it is now
estimated that $175,000.00 more will be needed
to provide for the approaches. It seems quite
curious that an elevated line should be planned
for and erected without proper plans and esti-

mates for the approaches thereto, but, according
to the statements of the mayor, this was appar-
ently done in this instance.

II. POLITICS

Chicago's Extraordinary Election.—Wil-

liam Hale Thompson was re-elected mayor of

Chicago on April 1 in a plurality of 18,000.

This result is so extraordinary that one is almost

inclined to feel that it is an April first joke. It

was surprising enough that Mayor Thompson
should have gotten more votes than his oppon-
ents for the Republican nomination, Judge Olson

and Captain Charles E. Merriman together at

the primaries, in spite of the fact that his admin-

istration is generally regarded as the worst the

city has had in 25 years and that his attitude in

the early part of the war was calculated to

cultivate pro-German sentiment. Mr. Sweitzer,

Roger Sullivan's candidate for the Democrats,

won hands down in the Democratic primaries, so

the candidates of four years ago faced each other

again. In addition to these two candidates

there were labor and socialists candidates and
Mr. Maclay Hoyne, state attorney, ran as an

independent Democrat. One of our Chicago

correspondents, to whom we wrote, replied as

follows:

You ask me how I feel about the results of last

Tuesday. I feel ill; they are not only extra-

ordinary,
—

they are actually catastrophic. I

would not have said this about any other

mayoralty election in the last 30 years,
—bad as

some of them have been. I do not know any
adequate explanation. A principal factor was
the perfectly extraordinary diligence and skill

with which a purely self-seeking organization has
been built up for over a period of four years.
There has been much more than the usual lack of

scruple in the means in which the organization
has been created. Another factor is the per-
fectly appalling demagogy which invented every
conceivable lie and trotted out every imaginable
'bunk" and shamelessly reiterated with no
concern whatever for exposure or disproof.

Fortunately the city council still holds fast.

but the Thompson organization and the Hearst

newspapers are now carrying on a i>ersistent

campaign to disrupt the non-partisan organiza-
tion of the council, and capture enough of its

members to control the council. They are not

succeeding this year, I think, but with the four

years' term for mayor, there is no telling what
will happen the next year, or the next.

William L. Chanery, one of the most intelli-

gent journalists of that city contributes an article

on Chicago "Politics" in The New Republic of

March 15 in which he seeks to give the reasons

for this very remarkable result.

Developments will be watched with extreme

interest, but Chicago seems to have done what

it has done with its eyes open.

*

Progress in Grand Rapids.
—The Grand

Rapids citizens' league was so successful in

its campaign for city commissioners that its

three candidates were elected at the primary.

In other words, they received a majority of

the votes, so it was not necessary for them to

stand for election. The league had three good
men to support and by a fortunate coincidence

each one had been christened with the good old

name of John, so the league adopted the slogan
—

"The Three Johns." Inasmuch as they were

men of excellent reputation and capacity, they

succeeded against the candidates of the former

political boss, who was hopelessly submerged,

for the time being at least. One of his candi-

dates who caused the hardest fight was a lieu-

tenant who had fought at Chateau Thierry, but

as he was a man without any previous business

exjjerience, and as the league has always main-

tained that the city demanded men of business

experience and judgment, he was accordingly

opposed, and the voters backed up the conten-



266 NATIONAL MUNICIPAL REVIEW [May

tion. There was an excellent organization

among the new women voters, which contributed

to the results.

*
Baltimore Democrats Defeat Mayor Preston

for Renomination.—I am glad to tell you that

the result of the Democratic primaries is a

decided victory for the merit system and good

government generally. It eliminates the present

mayor as his own possible successor and leaves

both the candidates for the office pledged un-

equivocally to carry out in letter and spirit the

merit system provisions of the new charter.

Maj'or Preston was equivocal in his answer

to the interrogatory propounded to him on this

subject by the Maryland association and his

"spoils" principles, or rather lack of principle,

was a secret to no one. A very discouraging

feature of the canvass was the large number of

respectable people who overlooked his moral

delinquencies because of his supposed activity in

promoting the material advancement and ad-

vertisement of the city. This fact renders his

defeat in the primaries all the more satisfactory,

because it shows these backsliding reformers that

public opinion is more constant than they have

ever shown themselves to be.^

The Redemption of East St. Louis.—At

the primaries held on February 25, the whole

ticket selected by the "new era" executive

committee defeated the members of the former

bipartisan political organizations as well as all

encumbered municipal officials. This com-

mittee is an association of progressive citizens

which is standardizing good government and

ideals of advancement. The election on April 1

confirmed the results of the primary.

Concerning the situation in East St. Louis,

F. C. Butler, who had been active in organ-

izing the community ser\'ices of that city

during war times writes that "the executive

committee is composed of able people and I

am sincerely hopeful that all that we expected

of the work there will come about. Community
centers are being opened both by the committee

and under private organizations, several very

important studies have been undertaken and the

work seems to be progressing favorably. At the

end of the year we will undoubtedly issue a

statement in regard to the work that has been

' The above is from a private letter from the Hon.

Charles J. Bonaparte, who at our request had consented

to its publication.

accomplished. Probably no more hopeless

situation can have been imagined than that

which existed in East St. Louis when this work

was undertaken and consequently we are giv'ing

civic co-operation the hardest possible nut to

crack." This is the outside view. Here is

the inside view: "Considerable misimpressions

have been created all over the country regarding

East St. Louis, as a consequence of the race riot.

The whole truth is that the situation here has

been identical with that which prevailed in St.

Louis, Philadelphia, San Francisco under boss

rule, maladministration and graft. The fact

that a riot could happen was not due to any fault

of the community, but to municipal inefficiency

resulting from misrule and bipartban gang

politics."

*
Yotmgstown's Resigning Coimcilmen.—Five

councilmen of Youngstown, Ohio, have resigned

their seats. They with two others were indicted

for accepting a bribe for their support of pro-

posed municipal^ legislation. Two were con-

victed and five escaped on a technicality. The

two who were sentenced to the penitentiary have

not yet gone to that institution, but it is under-

stood they have confessed and added enough in-

formation to that already in the hands of the

prosecuting attorney to put him in a position to

demand the resignation of the other five.

Whether this inference is warranted by the facts,

all the people know is, that the resignations came

without warning and in the words of our cor-

respondent "that the explanations offered did not

explain."

*
Detroit's Interesting Election.—A Detroit

correspondent thus writes about the results of

the election on April 7:

If you question the sanity of metropolitan

democracy when recently Detroit voted to have

eastern, central and sun time all at once, you will

be interested in the returns from our election of

April 7. Never before in my experience has

democracy been so discriminative in intelligence
as in this instance. The uppermost question
was the purchase of the street railway system.
An agreement to purchase was defeated, receiv-

ing considerably less than the majority vote,

instead of the 60 per cent vote necessary. This
was in spite of the fact that Detroit has twice

overwhelmingly voted for municipal ownership
and the present charter compels the city gov-
ernment to acquire municipal railways. The

opposition has two arguments: That the price

'See National Municipal Review, vol. vii, p"

429.
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was too high, and that new methods of transpor-

tation would shortly supersede the present
electric plan. Possibly the latter argument was
more effective.

It is of particular interest that the voters

defeated a charter amendment pei-mitting the

street railway purchase agreement, as well as

the agreement itself. To do this it was necessary
for the voters to review nine local propositions
and vote down one which was only corollary to

the purchase agreement.
It is possible that the public was not opposed

to some form of municipal ownership, because it

favored another proposition
—to issue public

utility bonds for street railways purposes.
Confidence in the present admmistration, and

a willingness to spend money was indicated by
a two to one vote in favor of a $3,000,000 bridge

(already twice defeated) and by a substantial

majority in favor of issuing $10,000,000 of park
and playground bonds.

Detroit followed recent procedure in going

substantially wet. Approximately 25 per cent

of the voters changed their mind since the last

election. This was doubtless due to the effects

of the Webb act and the Bone Dry Michigan law.

This latter legislation was most offensive, making
the mere possession of liquor a felony. Had the

wet amendment to the constitution been any
other than a tricky proposition to legalize all

intoxicants, except distilled liquors, and with

limited regulation, doubtless many thousands of

additional wet votes would have been cast.

In choosing personnel practically all the old

time politicians went into the "scrap heap."
Even in a three-cornered fight an unsatisfactory

police justice lost out to a "reformer."

Two women ran against two men for the

school board and were beaten. The margin,

however, was narrow.

There are no available figures as to the number
of women who voted, but the number could have

been only slightly less than the number of men.

They took considerable time in the voting booths,

but I think are responsible for a considerable

dry vote and doubtless favored reform in the

police court.

*

Milwaukee Defeats the Socialists.—The

election of April 1 in Milwaukee represents

probably the most bitterly fought school board

and judicial contest which Milwaukee has ever

witnessed. As a rule comparatively little inter-

est has been taken in these off-year elections.

This time, however, with complete Socialist

Party control of the school board threatening, as

well as considerable likelihood that the bench as

well would come vmder party jurisdiction, the

people were aroused in a manner which has never

before been possible. The result was a vote

which smashed all records for similar elections

and resulted in a sweeping victory for the anti-

Socialist ticket supported by the citizens of all

groups. The school board candidates ran

generally from 19 to 13 thousand majority over

their Socialist opponents. In the jadicial

campaign the fight on one of the judges was

rather closer, a bare 2,000 votes separating the

closest contestants.

Several outstanding facts regarding the elec-

tion are noted:

1. It was the first election in many years in

which the Socialists suffered a complete
defeat, losing every contest.

2. The largest vote ever cast in a judicial and
school election was cast.

3. The voters' league recommendations for

school ofiBcers, carried real weight, while

the teachers' association slate was badly
beaten.

4. A new force in local politics entered the

field in the shape of the good government
league, composed of patriotic and progres-
sive business and professional men.

V^Tiile much of the recent strength of the

Socialist vote is admittedly traceable to the war

and represents largely a protest vote against

policies both local and of the federal government,

this same friction aroused the other forces,

particularly the women, who vote in school

elections, and whose active work in the campaign

was largely responsible for the non-partisan

victory.

In the opinion of a great many, the campaign

illustrates the need of some'strong progressive

organization around which the local forces of

good government can rally for a campaign. A
start toward this has been provided by the

organizers of the new good government league.

Milwaukee has been unfortunate, or fortunate,

whichever way the observer cares to view it, in

having had two extreme social and political

viewpoints,
—the radical represented by the

Socialist organization, and the conservative

policy supported by loosely co-operating anti-

sociaUst politicians. The progressive or liberal

element, which in most cities has taken the lead

in civic and public affairs, has constituted politi-

cally a very small minority in Milwaukee. The

league is the first attempt at "fusion" under

liberal leadership.

In the school election the Socialist vote showed

a gain of some 90 per cent against the non-parti-

san gain of 70 per cent. Of over 90,000 male

voters registered, but 50,000 voted.

WiLura Pollock.

*
Seattle Re-elects Councilmen.—A clean-

cut fight was waged in connection with the
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election to the city council. Organized labor

put three candidates into the field for the three

positions and backed them solidly. The three

incumbents joined forces. The conservative

forces did some very quiet but effective work in

the way of getting out the vote. The Labor

Union Record, a very radical paper that had

supported the strike, and generally very unpopu-
lar outside of labor circles, came out with an

editorial in which it said that the political welfare

committee of the central labor council had

investigated the three labor candidates and had

been satisfied that they would represent labor

in the council and always act according to its

direction. This editorial was used effectively.

The municipal league passed strong resolutions

condemning the candidacy of any men so bound

in advance to accept the dictation of any

organized group. The result was that the labor

ticket was defeated by majorities ranging from

6,000 to 8,000.

Looking at the situation impartially, one can-

not close one's eyes to the fact that labor domina-

tion of the political affairs in this city is not

unlikely in the near future. Their candidates

in this instance were running under very con-

siderable handicaps. Their opponents were

the three incumbents with all the advantage of

being in. In addition to that, the three men

were unusually strong men and well known.

R. H. Thomson had been for more than twenty

years city engineer and responsible for much of

the development of this city. William Hickman

Moore, another candidate, was a former judge
of the superior court, a former mayor of Seattle

and a former member of the state legislature.

Mr. Fitzgerald, the third, had been chairman of

the finance committee and a member of the

council for the past six years. More than that,

the labor candidates were all regarded as tainted

with un-Americanism, with perhaps one excep-

tion. In fact, Mr. Gallant, one of the candi-

dates, was actually under arrest charged with

criminal anarchy. In spite of all these handi-

caps the labor ticket drew a surprisingly large

vote.

It should be said, however, that the total vote

was but a small fraction of what it ought to have

been in so large a city, as many people had dis-

franchised themselves by failure to register.

The conservative faction was more thoroughly

aroused than at any time in my memory. The

slogan, very cleverly phrased under the cir-

cumstances, was "Shall the Seat of the City
Government Remain at the City Hall.'

"
Unlike

many slogans, this represented pretty accurately

the real issue.

Fred W. Catlett.

m. JUDICIAL DECISIONS

Paving Intersections.—In South Park Com-

missioners V. Chicago City Railway Company,^
the Illinois supreme court decided that a city and

a city park board cannot exercise power in the

same territory over the same subject at the same

time and that where a street railway company

upon obtaining its franchise obligated itself to a

park board, having jurisdiction of streets, to

pave certain street intersections, not required to

be paved by its franchise from the city, the con-

tract was void and without consideration since

the company derived its right to operate from

the city council, the park board granting nothing.

*
Residential Zone.—In State v. Houghton'^

the Minnesota supreme court decided that in

Minneapolis, a residence district having been

established, one asking to erect a factory therein

has the burden of showing that the proposed

industry will not impair or seriously interfere

»122 N. E. 89.

»170N. W.852.

with a proper enjojniient of the property in such

district for residential purposes. The writ

compelling the building inspector to issue the

permit was denied and this was affirmed by the

supreme court.

 

Elections.—In McKinney v. Barker^ the

Kentucky court of appeals held that the legisla-

ture cannot provide that the minority candidate

for an office shall be declared elected when the

majority candidate has been guilty of corrupt

practices, where the constitution provides that

the incumbent of such ofl5ce shall be elected and

that elections shall be free and equal, since the

word "election" requires a majority or plurality

vote.

Gas Rates Under Franchise.—In Bismarck

Gas Company v. District Court of Burleigh

»203S. W. 303.

nVON.W. 878.
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County,^ the North Dakota supreme court has

held that since the franchise under which the

company was operating fixed the highest rate

that might be charged, the gas company has no

right to charge for gas any sum in excess of the

limited rates.

*

Assessments.—The charter of the city of Sf
Louis, adopted by vote of the people under

authority of the constitution is in effect a legisla-

tive act within the principle that when an assess-

ment is made in accordance with a fixed rule

adopted by a legislative act, opportunity to be

heard in advance on the question of the amount
and extent of the assessment and benefits is not

essential to due process. The second line of

attack on the assessment was based on the fact

that the cost of the street improvement was
assessed against the abutting property according
to area rather than according to the front foot.

The supreme court of the United States, feeling

that the abutting owner had shown no arbitrary
or unequal results, sustained the Missouri su-

preme court in its decision in favor of the con-

struction company which paved the street in

Withnell v. Ruecking Construction Company}

*

An Extraordinary Opinion from the Wash-
ington Supreme Court.—A recent decision

of the supreme court has accomplished a rev-

olution in the bond situation. It had always
been supposed that the percentage limitations

upon the amount of bond issues by the different

municipalities were based upon the assessed

value of the property within those municipalities.

This decision of the supreme court seems to say
that the percentage is to be figured upon the

actual value. As the actual values are double

the assessed valuation, all of the municipalities
under which we live here in Seattle, and we

happen to live under five, would find their bond-

ing powers enlarged just one hundred per cent.

For instance, the port commission, instead of

being limited the eight million, a few hundred

thousand, finds its limit to be over seventeen

million. It seems to me that the great difficulty

in the practical application of such an interpreta-

tion will be the difficulty in ascertaining what
the actual values are upon which to figiu-e the

percentage. A limit of that sort, which may
invalidate bonds, ought to be very precise and
definite and absolute, known to everybody or

capable of being easily ascertained by figuring.

Such an increase in the bonding power will also

tend, I should imagine, to depreciate the price of

bonds in this section. It is reported that the

bond firm of Caldwell, Massilich & Reed of Ne^
York, which advises most of ©ur municipalities

here, has given its opinion in favor of the new

interpretation.

Fred W. Catlett.

IV. MISCELLANEOUS

Boundary Guide Posts. — Baltimore is

erecting 800 guide posts placed 800 feet

apart around the city to indicate the

boundary of greater Baltimore. As a part
of the same movement a large map cov-

ering all the proposed boundaries for the

new city is in the making and will be a

complete model for the development of ter-

ritory covering all parks, boulevards, rail-

ways and the like.

'39 Sup, Ct. Rep, 200.

Colonel Henry M. Waite, who was Daj-ton's
first city manager before he entered the United

States army, was given a cordial reception on
his return to that city for a few days. He was
entertained first at a dinner given by the various

civic organizations of the city, then at another

dinner given by 250 of the city employes.
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Two new volumes in the National

Municipal League Series

A New

Municipal Program

Expert

City Government

These volumes are now In press and will

be published during the month. Orders

will be received now at

703 North American Building
Philadelphia

Price, $2.25 each, net; postage, 10 cents
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VIEWS AND REVIEWS

At the April meeting of the Council,

Mr. Woodruff announced that he

would not be candidate to succeed

himself as secretary of the National

Municipal League when his term ex-

pired next December. His letter,

published elsewhere in this issue, gives

his explanation that twenty-five years
is as much service as we have a right

to ask.

This is momentous news for the

league. For a quarter-century the

league, like every league, has been the

lengthened shadow of its secretary

although ours is less a one-man organ-
ization than any other of its type.
Mr. Woodruff makes committees and
members work despite the intervening

distances, as no other secretary of a

national organization ever did. He
nurses hundreds of mildly interested

inquirers into helpful members. He
keeps track of the civic and political

situations in scores of cities, and in the

annual reviews that have been a feature

of our conventions, he has written an

authoritative and minutely complete

history of the rise of municipal govern-
ment in America from the position of

the "conspicuous failure" of our poli-

tics to the rank of our best political

unit. He founded the league, and for

many years served it without salary

and later with a salary that was merely
nominal. The best proof of his organ-

izing ability is the fact that he has so

trained other shoulders to share the

load that he can slip out from under
the burden without necessarily causing
disaster.

Happily this is neither obituary nor

farewell. He will be with us in one
active capacity or another as a vol-

unteer for many years to come, en-

joying a good will that is both wide

and deep.

II

During the war the Bureau of

Municipal Research in New York was

seriously hampered by reason of the

need for its young men in government
service. Now as the work reopens, the

vision of Dr. C. A. Beard, its present

director, begins to show itself in the

new direction and more definite pur-

pose of the bureau.

No longer will it have trade secrets.

Its great questionnaires will be avail-

able freely and the city which believes

it can survey itself will be encouraged
to do so. The bureau's accumulated

information in the art of municipal
administration will be gotten into type
and disseminated in pamphlets for

laymen, handbooks for officials, and

short intensive lecture and correspond-

ence courses in special subjects for
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various classes of public officers: e.g., a

six weeks course in public health ad-

ministration for health officers. The
bureau wall still stand ready to make

surveys anywhere on demand or to in-

stal its systems of administration.

One important new step is into the

field of public utilities and franchises.

The bureau continues to watch and

help New York city and Albany, but

the establishment of ideas that can be

widely circulated and adopted will be

the primary goal of its researches and

publications, and the Training School

for Public Service becomes the hub of

the whole wheel.

Co-operation with this League and
Review is involved deeply in Dr.

Beard's plan. Our coimnittees, if pro-

jecting important studies that con-

stitute good training for his students,

will obtain students on bureau stipends
as secretaries. Our Review is adopted
as the logical outlet for suggestive
bureau material. The opportunity
thus to publish stimulates the students

and we in return are invited to sug-

gest inquiries which we w^ant to have
made and wTitten up.

Ill

The Bolshevist program calls for

(1) self-government in industry and (2)

imposition of working-class political

rule upon all other classes of society
without the consent of the governed,

bourgeois classes being disfranchised.

Industrial self-government is an in-

teresting proposition and certain Eng-
lish shop-committee experiments in

that direction have won approval on
their merits from the ministry of muni-
tions and enlightened British employ-
ers. If advanced by the use of reason

instead of passion, the idea is due to

grow in America.

The dictatorship of the proletariat,

however, flouts and affronts an Ameri-

can sense of fair play which centuries of

town meetings and free elections have

developed into the most unfailing of

our political factors. Slavs and Latins

gaze astounded at the good nature with

w^hich our defeated factions read the

newspapers the morning after election.

Urge a Russian Bolshevist to be a good
sport about it and take his chances on

being able to persuade a correctly

representative assembly of the availa-

bility of his schemes for the general
welfare and he would stare at you im-

comprehendingly. But to an Ameri-

can, this theory of conduct would be
axiomatic.

IV

Except to a few! I. W. W. leaders

there unquestionably are who prefer
direct action to slow persuasion. They
have brothers, such as certain of the

single-taxers who, if they had the power,
would impose their formula on a

state without taking chances on any
referendum, certain of the prohibition-
ists to whom it means nothing that

great blocks of population are going

dry unwillingly, certain of the suffra-

gists who see no harm in sending
southern women to the polls by a

federal amendment for their own good
if they will not enfranchise themselves

by local effort, certain chambers of

commerce that would press a good
municipal charter through the legisla-

ture while the town is still asking be-

wildered and suspicious questions,
certain tories who would suppress un-

familiar ideas by policemen's clubs.

No matter how precious the reform

or how cock-sure we may be of its

merits, we have, and must keep, in

America an almost universal toler-

ance of honest opposition and a

patience with the slow processes of

democracy which do more than the

Atlantic ocean to set us apart from the

perils of Russian torches.
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Radicalism is like steam, explosive
under repression but harmless though

spectacular when the lid is off.

In a to^Ti where there is industrial

unrest, the civic secretary is in a fine

strategic position to keep the lid off.

He has the confidence of the steady

respectables from whom the chief of

police gets such ideas on social ques-
tions as he is likely to have. He can

persuade these respectables away from

the short-sighted policy of making
heroes and martyrs of radical leaders

by police "schrecklichkeit
"
and toward

the policy of inviting these leaders

out into the open where they promptly
lose their portentious mystery and

fearsomeness. He can give the radi-

cals the floor at his Saturday lunch-

eon—the police won't raid them there—and their speeches wall get into the

newspapers.
Forthwith several important things

are due to happen. The radical lead-

ers are found to be neither so crazy
nor so alarming as expected; what

they say is fully pubHshed instead of

what shrieking editors imagined they
said; they lose their pet contention

that the other side will listen to noth-

ing save force; they have put their

ideas into print and their sayings, if

foolish, are quoted and analyzed ever-

more to their confusion; the tension is

relieved.

And the club members who objected

apoplectically to such recognition of

the radicals, turn up from their rear

seats at the end of the meeting to con-

gratulate the secretary.



THE OLD ORDER CHANGETH
The charter commission at Muskegon, Michigan, has voted to adopt

the model charter of the National Municipal League including city man-

ager and proportional representation, following the Kalamazoo adaptation.

* * *

New City-Manager cities:

Suffolk, Virginia 7,000 population

Lapeer, Michigan 4,000 population

* * *

Under the mandate of the new Massachusetts constitution, a joint

legislative committee on administration and commissions has reported a

plan consolidating over a hundred state bureaus, boards, commissions

and isolated oflBces into twenty single-headed departments. Sixteen of

the department heads will be appointed by the governor. The other

four are the minor state oflBcers whom the constitution makes elective.

* * *

A state-wide optional city-manager law has passed the senate in Illinois.

* * *

There are now twenty cases of promotion of city managers from city

to city, according to the records of the city managers' association. This

includes several cases of managers who have moved up twice.

* * *

Kalamazoo has enjoyed for just a year the benefit of an accurate copy
of our Model Charter. The Kalamazoo Gazette states:

"The commission-manager form of government has made a splendid

beginning; it promises all we have hoped of it. The present commis-
sion has proved itself able and devoted to the public welfare. The
manner in which it has handled the problems of public health, street-car

fares, war measures, budget appropriations, the reconstruction of the

police and fire departments, in personnel and equipment, and scores of

other matters has justly won the highest approval. The wisdom and
the swift, direct action marking the decisions of the commission have been

a welcome relief to a community so long saddled with city governments
which openly flaunted the will of the electorate and which talked and

quarreled instead of getting things done. It has become increasingly
evident as the city commission has swung into its stride that we have at

last a government which is thoroughly responsible and anxious to be

the servant of the people."
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A FEW OBSERVATIONS ON THE ADMINIS-
TRATION OF CIVIL SERVICE LAWS

BY A CASUAL BY-STANDER

Students of government are fre- Stander, that the remedy for medioc-

quently warned by their professorial rity, inefficiency and corruption in the

friends that they cannot impose upon a civil service, is more civil service laws

city a higher standard of municipal with teeth, placed on the statute books

administration than the city will itself by direct action of the people, who in a

elect to establish and maintain. If the clear issue disregard the ward-infected

occupants of the professorial chairs councils and the district-leader-con-

would use the particular to support trolled legislature. A recent case in

their general declarations, they would Colorado is distinctly pertinent. The
insist that New York and Chicago had Rocky Mountain state at the last

appraised their government with scien- election showed its resentment at the

tific precision and had selected Messrs. record of the legislature, which had

Hylan and Thompson to accomplish stamped upon the merit system when-
their desires. Such an assumption is ever it had the chance. The Denver
based upon the improbable theory that civil service reform association decided

the record of municipal administration to incorporate in the basic law of the

can be dramatized into an election state a comprehensive civil service

issue. It imputes to the voter a low provision which delegated to a com-
order of intelligence, disconcerting to mission exclusive jurisdiction over

those who never lose faith in democ- employment, directed the erection and

racy, despite the Hylans and the maintenance of personnel standards

Thompsons. No one would seriously and insured a continuing minimum

allege that in the selection of Hylan as appropriation for the control of the

against Mitchel, New York issued a civil service.

mandate to wreck the fire prevention Up to this point our western friends

bureau or radically to lower personnel were not only radical but courageous,
standards in the health and police de- Their imagination, however, stopped

partments. If it were possible to strip with the organization of the commis-
the shadows of misrepresentation and sion itself. To carry out the consti-

personalities from the actual issues of tutional mandate, the governor was
the campaign, the voice of the people authorized to appoint a commission of

would be triumphantly in favor of three persons to receive a salary of

decent, democratic government. $2,500 per annum, in a state where

such a rate of compensation could

not fail to attract the perennial
oflSce holder, who knows little about

employment and nothing of the

Pickwickian as this preliminary intro- rapid but constant changes in our

duction may seem, it is submitted to approach to management and per-

sustain the position of the Casual By- sonnel problems.
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CIVIL SERVICE LAWS WITH WISDOM
TEETH
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POPULAR SUPPORT FOR THE MERIT
SYSTEM

After a vigorous campaign, the

voters in November, in the face of

opposition from the machines of both

parties, rolled up a majority of 35,000

in favor of the competitive principle.

This was interpreted as a clear-cut

rebuke to the legislators and the

governors who had endeavored to

emasculate the law. It would be

extreme to suggest that the people
were handed a gold brick on election

day. To give such an impression
would be erroneous. As a direct result

of the election, there has already been

a marked improvement in administra-

tion, but Colorado did not vote in

November in favor of the appointment
of three politicans as members of the

commission. The people voted in

favor of the appointment of three per-

sons in sympathy with the merit

principle and technically equipped to

enforce its application. The governor

appointed three politicians, all of them

eminently satisfactory to the organiza-
tion. Would the stockholders of a

large company deliberately place in

charge of the management and direc-

tion of its employes executives who
were either deliberately hostile or

luke-warm toward their program of

activities? The question carries its

own answer in the negative. To
continue the figure of speech

—a civil

service law for Colorado with a full set

of ivories including wisdom teeth would

guarantee the achievement of the

purposes of the stockholders to secure

genuine civil service. The "wisdom
teeth" include a law compelling the

governor to appoint as members of civil

service commissions persons equipped
for the important task of re-classifying

and regrading the service.

To turn from the West to an eastern

city where a fairly adequate civil service

law has operated for some years. In

this eastern city you find a stockade

surrounding the lower ranks of the

civil service, with the civil service

commission doing its best work through
its examining division, itself under the

merit system. The commission is es-

sentially an examining agency, devot-

ing only a small part of its activities to

the function of recruiting, promoting,

transferring and retiring employes.
The higher ranges of the service, re-

quiring qualifications of a managerial
or technical nature, are closed to those

in the "stockade." It is the exception
and not the rule that administrative

positions are filled from the merit

ranks. In the few cases where the

merit principle has been applied to

higher municipal offices, there have
been some tragic results for some indi-

viduals. The important official emi-

nently qualified for his job is invariably
made a bright and shining mark with a

change in the administration.

A CIVIL SERVICE COMMISSION AS A
WRECKING CREW

There is no such thing as a career in

the higher ranges of the public service

in the sense that there is a career in

business and the professions. The

history of municipal politics contains

frequent instances of raids upon pro-
fessional services by chauvinistic, pro-
vincial spoilsmen.

It is no longer possible to question
the practicability of examinations for

offices requiring expert qualifications

falling within the operating depart-
ments of government. What is needed

is stability of employment and admin-

istrative freedom to attain certain fun-

damental social purposes.

Many a mayor apparantly regards
the civil service commission as the chief

agency to assist him in wrecking a

public welfare department, placing his
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family physician in charge of its in-

finite destinies. We are all familiar

with that huge engine of fire preven-
tion, whose chief function is to reduce

the fire hazard rather than extinguish
the conflagration once started. If a

Baron Munchausen of the Bushwickian

Municipality were to announce the

appointment of a horse doctor as chief

of such a great instrumentality
—such

a designation would be denounced as an

impossible joke. When the veterinary

surgeon is later indicted for corrup-

tion, the joke becomes -a ghastly one

and we are led to ask who shall protect
us from those whose duty it is to patrol
and guard the stockade. The relatives

of the victims in the terrible Triangle

Factory fire had a right to expect that

the oSicial in charge of the bureau or-

ganized to make holocausts impossible
would at least be honest and possess
a certain mediocre ability. If the

municipal commission had listened

attentively to the civic bodies of New
York the place would be in the com-

petitive class. The appointment of

the horse doctor would be of no special
interest to the grand jury in the month
of March, 1919.

MEDIATION COMMITTEES AND DEPART-
MENTAL DISCIPLINE

In such a record, it becomes inevitable

that the men and women in the

stockade have grievances, imaginary
and real, with no outlet, no board to

ventilate and remove the causes. If

it be an indisputable fact that our
health departments, fire prevention
bureaus, industrial commissions require
in their operating departments men
and women possessing not only tech-

nical ability, but a high order of exe-

cutive capacity
—

it is a matter of

paramount importance to place in the
civil service commission itself, technical

and executive qualities of a high

caliber. If it is expected to have a

commission of three members as a
concession to the executive who be-

lieves that the commission is a vest

pocket possession and to those who
recognize that a member of the mayor's
cabinet frequently procures more funds

from those who hold the purse strings,

it is desirable to authorize the mayor to

appoint one of the commission, and

preserve the other two members to the

merit and efficiency system with voting

power. To one assign the important
function of recruiting and examining
for the civil service; to the other con-

trol over organization and personnel.

Recognize that the autocratic military

system of hiring and firing is on its

knees taking the count. As a dem-
ocratic substitute there should be

developed in the city departments,
committees or boards of employes to

consider grievances and exercise con-

trol over petty and major matters of

discipline. Such committee decrees to

become final when approved by the

civil service commissioner, who is him-

self a competitive officer.

THE SOCIAL RIGHT TO ORGANIZE

Instead of flinging a challenge to the

employes over the right to organize,
insist upon such organization subject
to reasonable regulation. The em-

ployes will agree that the incorporation
of their organization is reasonable.

If the employes committees function

through the civil service commission

providing a remedy for grievances, the

organizations will not quickly throw
into jeopardy the operation of a great

public utility. It should be remem-
bered that it was only in March, 1919,

that the French chamber of deputies

guaranteed to a large number of

governmental employes the right to

organize. This action was a complete
reversal on the part of the deputies,
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as it will be recalled that the postal

strike of a decade ago was settled by
calling the men to the colors.

POLITICAL ACTIVITY OF PUBLIC OFFICERS

Prohibition against participation in

political movements by public em-

ployes never impressed the politicians

as human and democratic. Confronted

as this country is with a rapid in-

crease in the number of governmental
and quasi-public employes

—
perhaps

5,000,000 persons work under the

federal, state, county and city laws—
we should carefully appraise the pres-

ent regulations against participation in

politics. No one would challenge that

w^henever participation in political

movements interferes in the conduct

of the public office, the civil service

commission should be able to step in

and curtail or terminate such partici-

pation. The conservative Republican
and the radical Socialist, both of whom
believe in the competitive principle,

would disapprove activities which in

any way restricted the operation of

public business.

A civil service commission, itself

responsible to the people, can be relied

upon to control, under certain broad

limitations, the activities of public em-

ployes, particularly where a majority
of the commission might naturally

sympathize with the aspirations and

hopes of the rank and file of the em-

ployes and at the same time reflect

the attitude of the head of an operat-

ing department. Civil service reform

should not lose the vigorous support of

that growing group of liberal men and

women, who would hesitate if not de-

cline to underwrite on their applica-
tion blank for public appointment a

statement that during their tenure of

office, they would not preside or take

part in any public meetings.
If there be a moral to point to from

these casual expressions of opinion, it

is that the reformers should believe in

and take their own medicine, but let

them be radical advocates of their

principles, unwilling to surrender their

jurisdiction to the compromising, peren-

ially stupid political machine. At the

same time they should constantly

challenge the old doctrines and adjust
their principles to new facts.

What is good for American cities is

that which has been tested in the labor-

atory of municipal experience. "It

has never been done" is an excellent

reason for doing it.

A',



THE MANTLE OF PLUMMER IN MONTANA
BY WADE R. PARKS

Thompson Falls, Montana

New York Daily Sun on January 6,

1896, contained an article illuminating
Montana to-day is but a short way western ways of early days and the

removed from the real primitive. Less Montana mountaineers as they ap-
than fifty years ago the larger part of peared on the stage of action only
the population of Montana consisted thirty years previously, reciting a
of adventurers, prospectors, free-boot- startling statement of facts stranger
ers with a sprinkling of desperadoes, than fiction, a recount of which may
many of whom had come to Montana serve the student of social psychology
from California, where they had con- with wholesome food for reflection.

gregated as a result of the gold excite-

ment following the discovery of '49.

It is a common belief amongst old

timers that the California influx was

The Siin story is of the reign of the

road-agents and the advent of the

vigilantes before the coming of the law
and the accompaniment of institu-

also seasoned by numerous deserters tional furniture that goes to make up
and "copper heads" from the "states.

"

It might be expected that many of the

traditional customs may be found

clinging to civilization's means and
methods. And we know that prop-

the modern state. In contrast to

civilized conditions the story says:

"Respectable citizens lived always in

terror. Everybody knew the authors

of the crimes that followed each other

erly to value and appreciate the present in daily succession, but nobody uttered

we should know the past, for out of the his suspicions or proclaimed his knowl-

past the ethics, morals and the ideals edge. To speak out was to invite

of the present, to a great extent, have sudden death. There was no law to ap-
been drawn. peal to. The only constituted author-

Often the ofiicer of to-day was a ity was a so-called sheriff". Nothing
child twenty, thirty or forty years ago better illustrates the conditions of

who was filled and thrilled by the vis-

ion he saw in the blood and thunder
stories found in the dime novels or

heard in the saloon or roadhouses of

those early days. And to know Mon-
tana it is necessary to know these

society at that time and place than the

circumstances that the office of sheriff,

both at Bannock and Virginia, was
held by Henry Plummer himself (Plum-
mer was the king of the road-agents),
and that his deputies were Buck Stin-

stories for they have their foundation son, Ned Ray, and Jack Gallagher, three

in fact. The writer will not lead the accomplished desperadoes, selected on
reader into the realm of fiction to civil service reform principles from his

catch a glimpse of the environment own band of highwaymen." Prior to

and the resulting ideals which were a coming to Montana, Plummer "had
factor in shaping our institutions and served as city marshal of a California

laws and the influences which have town, . . . had taken part in an
descended down to the present. The attack on Wells & Fargo Bullion

279
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Express, and had murdered not less

than three men in that state. Plum-

mer had a reputation as a lady killer,

and by his own sex he was respected

as the quickest and surest revolver

shot in the mountains. . . . He
was ambidextrous with the revolver.

This consummate villain maintained

almost up to the end of his career the

semblance of amicable relations with

law and order, and it was one of the

polite conventions of life at Bannock
to consult him as sheriff in cases of

violent crime. He met on equal and

friendly terms, during the day, the

men he had already marked as the

victims of that night's enterprise.

. . . In a few months preceding
the time of the first uprising against the

power of Henry Plummer, not less

than one hundred and two known
murders had been charged to the ac-

count of this gang."

II

The beginning of the end of the

Plummer form of plunder was the

murder of a German, named Nicholas

Tbalt, in the Stinkingwater Valley,

for the price of two mules. One of

Plummer's men was caught red-handed.

Given a trial in the open air which was

prosecuted by Wilber Sanders (who
became a United States senator after

Montana attained statehood), the

jury brought in a verdict of guilty.

Fearing that the advent of Plummer,
who was several miles away during the

trial, might overthrow the findings of

the court and jury, the prosecutor
moved that the convicted man be

hanged on the spot immediately, and
within fifty-eight minutes his body was

dangling from a forty-foot pole. Fol-

lowing this incident border justice

seems to have been dealt out ^^^th

despatch until the Plummer plunder-
bund was eliminated from western life.

Ill

But the memory of the exploits of

Plummer is with us, and doubtless

the ideals and the system of the days
of Plummer have their survivals here

and there. In very recent years the

county attorney and sheriff have been
entertained in saloons and roadhouses

where gambling was being indulged in

and where wine, whiskey, women and
beer were brought in contact with

strange, rough and wilful men; where

everybody "joined-in" when the flow-

ing liquors were passed. It is observed

that often boot-leggers, gamblers and
others of a shady reputation in modern

days are the best of friends with some
officers of the law, and vice versa.

Another rudimentary symptom sur-

viving in the very present is the readi-

ness and habit some sheriffs have of

assisting in numerous ways those

accused of crime. And the greater
the crime the greater the aid given;
it has become a custom in some locali-

ties for the sheriff to form an alliance

with the accused of crime and to play

up the public prosecutor as the only

enemy of them all, and a smart sheriff

viith a subservient press becomes such

a diplomat that he gets away with

these goods. Sheriffs have recently
been seen upon the witness stand in

behalf of the accused in murder cases.

It counts for something in a criminal

case of any kind to win the prestige
and good will of the sheriff's office for

the defense. I^awyers who have a

standing at the bar will not hesitate in

advising the willing sheriff how he may
best assist the defendant in a murder
or other criminal case.

IV

Very recent history of the sheriff's

office in Montana discloses at least one

seeming striking parallel to the sub-
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tleties and duplicities in the method of

Sheriff Pkimmer of old. One illustra-

tive incident involved conspirators,

of whose activities, schemes and

designs the sheriff had full knowl-

edge, procured from a too pliant

justice of the peace a warrant of

arrest based upon a false charge

accusing the county attorney of grand

larceny. And the willing sheriff played
his part and performed the arrest with

all the formality customary in taking
a real criminal in charge in a civilized

community, and the prosecutor had to

give a bond for his appearance before

the magistrate in order to avoid being
thrown into the very jail where some
of the said conspirators were then in-

carcerated. Such a farce as this can

be pulled off with practical immunity
in ]\Iontana, where falsely and mali-

ciously charging of one with a crime

and causing his arrest therefor is only
a misdemeanor.

But equally insidious and more far-

reaching is the case where lawyers and
attaches of the sheriff's office have con-

spired and procured a convenient

magistrate to issue a search warrant

upon the affidavit of culprits incarcer-

ated in the county jail, which search

warrants w^ere issued for the purpose of

seizing and taking from the prosecut-

ing attorney evidence in pending crim-

inal prosecutions. And it certainly

was a refinement upon the Plummer

system to witness the spectacle of the

sheriff, armed with the search warrant
thus procured, proceeding to invade the

prosecuting attorney's office in com-

pany with the accused, and then

and there making search for the

e\adence which formed the very basis

of the criminal charge upon which the

defendants were afterw^ards convicted.

No highwayman of the Plummer cali-

bre ever conceived the idea of having
the sheriff command the public prose-
cutor in his very office to throw up his

hands at the beck of the sheriff, and
of having the sheriff in broad day light

search the person as well as the office

of the prosecutor and take the keys
of his public and private apartments
into his possession!

All the incidents in the last two

paragraphs have occurred in the last

three years and show that the frontier

days are not so far away in Montana.
The thoughtful and wise will see a

striking parallel between such instances

and activities and methods of Sheriff

Plummer's plundering band of murder-

ers of pre-vigilante days of sixty years

ago. And to the biologist and sociolo-

gist such phenomena in recent times

will be treated and classified as the

rudimentary survivals of the real

primitive of the old frontier days.



THE FATE OF THE FIVE-CENT FARE
SERVICE-AT-COST IN BOSTON

BY T. DAVID ZUKERMAN
New York Bureau of Municipal Research

As a side-light on the New York City traction problem, the Bureau of

Municipal Research carefully reviewed and here presents the Boston

experience with public operation combined ivith private oivnership.

The electric railway industry is is not a panacea for the ills from which

today the "sick man of business." the street railways are suffering. The
It has come out of the war in much results are distinctly disappointing,
worse shape than other staple industries That such is the case is frankly ad-

mitted by prominent traction managers
and financiers.

and is still facing a crisis, A material

portion of the street railway mile-

age of the country is in the hands of

receivers; not a little has been aban-

doned and sold for junk; and both proc-
esses are being continued. That the

situation is no worse than it actually is

can be ascribed to the mildness of the

winter through which we have just

passed as w^ell as to the ending of the war.

DIFFICULTY OF MEETING TRACTION
PROBLEM

SERVICE-AT-COST FRANCHISE THE PRO-

POSED SOLUTION

The last hope of railway men for

private ownership and management
seems to be the service-at-cost fran-

chise, which furnishes that public co-

operation which they now confess is

vitally necessary for successful opera-
tion. Service-at-cost franchises have
been granted in various forms during

The traction managers and investors the past year in Dallas, Texas; Phil-

are clearly at a loss as to the solution adelphia, Pennsylvania; Montreal,

for the problems they are facing. Canada; Chicago, Illinois; and Cincin-

WTien the need for additional revenues nati, Ohio. The legislature of Massa-

became insistent, apparently the one chusetts has taken the most radical

method of meeting it that appealed to steps to find a solution for the situation

the traction interests was an increase in by passing a general service-at-cost act

fares. The evils of the industry were

attributed to the fixed price at w^hich

transportation was being supplied.

Now, however, that the companies

operating in nearly four hundred
communities throughout the country

of which any company in the state

may avail itself. That body went
much further, however, in the case of

the Boston Elevated Railway Com-

pany, which serves the metropolitan
area of Boston. The Boston Elevated

have been granted increases in fare— Act, passed in 1918, provides not only
in many cases two or three times— for automatic adjustments in the

ranging from 20 per cent to 100 per rate of fare to furnish the revenues

cent, it is becoming more and more necessary to cover all legitimate oper-
evident that the fare increase in itself ating costs, including adequate main-

282
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tenance and depreciation and a guar-
anteed dividend; it also provides for

payment by the state of any deficits

that may nevertheless be incurred.

Traction officials have since been

casting envious glances at Boston.

They listened with intense interest to

Mr. Homer Loring, at present one of

the public trustees of the reorganized

Bay State system, when, at a confer-

ence of the American Electric Railway
Association on November 1, 1918, he

described the "methods used in Massa-
chusetts" to overcome the opposition
to such legislation.^ They are exerting

pressure to secure similar consideration

for themselves. On the other hand, it

is said that the mayor of New York

City entered into negotiations with the

president of the Interborough Rapid
Transit Company with a view to

handling that city's traction problem
in like fashion in the public interest.

Accordingly there is much of value

to be gained from a study of Boston's

experience. The situation in that

city, since the Boston Elevated Act
took effect, illustrates forcibly the

difficulties faced in any effort to solve

the problem of furnishing transporta-
tion under present conditions.

BOSTON TRANSIT PROBLEM CONSIDERED
IN A SERIES OF INVESTIGATIONS

The troubles of the Boston Elevated
were but intensified by war conditions.

The company was facing financial

difficulties even before the outbreak of

the war. The situation became so

acute in 1913 that the Boston transit

commission and the state public service

commission sat as a joint board to con-

sider the company's affairs. Again
in 1914, the public service commission
made a complete investigation at the

request of the legislature.

1 His paper was printed in full in the Novem-
ber issue of Aera.

SPECIAL COMMISSION OF 1916

Two years later the directors ap-
pealed to the governor of Massa-
chusetts for a special commission of

inquiry to suggest possible legislative
remedies for the difficulties confronting
the company. Reaffirming their belief

that the fare charged was inadequate,

they insisted on the necessity for a
radical increase in revenue. The gov-
ernor transmitted the appeal to the

legislature which complied with the

request. In accordance with the sug-

gestion of the directors the special
commission appointed included the

members of the Boston transit com-
mission and the public service com-
mission, all of whom were familiar

with the local problem.
The report of this special commis-

sion, submitted to the next legislature,

showed that the situation, whatever
the causes, was clearly one calling for

definite action "even if viewed solely
from the standpoint of public necessity.
The present stoppage of new capital

will, unless the impediments are in

some way removed, create at no distant

date intolerable transportation condi-

tions within the metropolitan district."

To provide the company with capital
for its needs, the commission recom-
mended the purchase by the state of

the Cambridge subway, the only tunnel

privately owned, involving $9,000,000,
the return of the $500,000 deposited
when the company's charter was

granted, and the sale of property un-

used or unfit for transportation pur-

poses. It was further recommended,
in order to reduce the company's
expenses, that subway rentals be im-

posed gradually or temporarily capital-

ized in order that the entire burden

should not be felt until the traffic

was sufficient to permit payment in

full, that similar capitalization of

replacements be permitted, and that
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prepayment areas be established to difficulties of the company were at-

prevent transfer abuses. A more radi- tributed to wage increases, rising costs

cal proposal was the abolition of the of materials and the heavy capital
"
Compensation Tax "

of seven-eighths burdens imposed by the subway rentals,

of one per cent on gross earnings, im- As a result the operating expenses and

posed by the company's charter. fixed charges during 1916 and 1917 had
As an alternative to a fare increase in been increasing faster than the gross

any form, which was considered dif- income, and the tendency was becom-
ficult and impractical, the commission ing even more marked. That the

suggested the temporary remission or situation was no worse was attributed

loan to the company of as much of the to the savings resulting from the

general taxes and corporate franchise abolition of the "Compensation Tax"
tax as might be necessary to permit the and the decrease in the corporate

payment of dividends. Throwing the franchise tax due to the lessened market
burden on the taxpayer in that way value of the capital stock,

was justified on the ground that others The analysis of the expert, sum-
than the riders benefited from trans- marized in the commission's report,

portation facilities. showed that the general condition of

Acting on the report of the special the surface lines was very bad. The
commission, the legislature adopted a company had been "nursing" poor
measure to effect practically all the track; equipment and rolling stock

specific recommendations except the were obsolete and out of repair,

purchase of the Cambridge subway. Except for the power stations and
which the governor opposed on the apparatus, which on the whole were in

ground that it might serve as a prece- excellent condition, the property of the

dent for numerous requests upon the company was unsuited for present
state government to provide transpor- railway use, being "inheritances from
tation facilities elsewhere. As the most horse-car days." Depreciation re-

urgent recommendation called for a serves were insufficient. In 1916, for

thorough investigation into the affairs example, the company had spent or set

of the Boston Elevated Railway Com- aside only one-third as much as was

pany, $15,000 was made available to actually necessary for this purpose,
the public service commission, which Operation, consequently, was thor-

engaged an expert for the purpose. oughly wasteful. The expense caused

by delays and repairs due to frequent

INVESTIGATION BY PUBLIC SERVICE
breakdowns of the faulty equipment

COMMISSION IN 1917
was great. The cost of superintendence
was excessive, feo, likewise, was the

The results of this inquiry were made cost of running surface cars in expen-

public in a report presented to the sive tunnels on which the overhead

legislature early in 1918. This report alone amounted to as much as 79.6 per
was supplementary to that of the spe- cent. It was estimated that a large
cial commission and its findings were annual saving could be secured from

practically similar. It stated that the efficient operation,

company had been honestly capitalized To prevent the situation from be-

and managed. The dividends had coming worse a thorough rehabilitation

always been moderate—in fact even was absolutely necessary. Renewals
more moderate than was apparent neglected in the past would have to

because of the cash premiums paid on be made and all abandoned properties
most of the securities issued. The charged off the accounts. An average
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of $2,750,000 annually for five years
would be required to place roadbed and
track in good condition and to sub-

stitute modern equipment, improved
shops and carhouses.

PUBLIC CONTROL RECOMMENDED

The commission held that it was

imperative to take immediate steps to

secure the essential transportation
facilities and service at as small a

financial burden as possible. Because
of the exigencies of war it was believed

that "private credit cannot be relied

upon to achieve results." There was
vital necessity for placing public
credit, at least temporarily, solidly
behind the system. Accordingly a

plan was proposed providing for direct

control by trustees representing the

public. At the same time what were
considered the advantages of private

ownership were retained and the

situation left in such form that at any
time in the future the former status

might be recovered without difficulty
if such a course seemed desirable.

PROVISIONS OF THE BOSTON ELEVATED
ACT

The recommendations of the com-
mission were embodied in the Boston
Elevated Act^ mentioned at the open-
ing of this article. The immediate
result of its enactment was an increase

in the price of the common stock from
$27 to $75 per share. It provides for

1. Appointment by the governor of five

trustees to serve as the board of directors of the

company for ten years and to operate the lines

owned and leased.

2. Repeal of the clause in the company's
charter limiting the fare to five cents. The

^ An act to pro^-ide for the public opera-
tion of the Boston Elevated Railway Co.,"

chapter 159 of Special Acts of 1918, Enacted
and approved May 22, 1918.

trustees are empowered, without recourse to the

public service commission, to fix fares which in

their judgment will produce sufficient revenue to

meet the "cost of service." This is defined as

including operating expenses, taxes, rentals, inter-

est on all indebtedness, suflBcient allowances for

depreciation, obsolescence and losses on property
sold, destroyed or abandoned, all other legitimate

charges against income, dividends on preferred
stock issued under the act, and a guaranteed divi-

dend on common stock which was fixed at 5 per
cent for the first two years and 6 per cent there-

after during the period of public management.
3. Provision of a $1,000,000 reserve fund, the

condition of which would indicate the need for an

increase or decrease in the fare charged, to meet
deficiencies in income from operation. Any
deficiencies incurred which cannot be met from

this reserve fund must be made up by the state

and apportioned among the communities served

by the railway in proportion to the number of

persons using the service.

4. Subscription by the stockholders to an issue

of $3,000,000 preferred stock with cumulative

preferred dividends at not less than par. Of this

sum $1,000,000 was intended for the above-

mentioned reserve fund, and the other $2,000,000

for additions and betterments to the property.
5. Public operation indefinitely after the ten-

year period upon the same terms, until the state

elects to discontinue such management and

operation by legislation passed not less than two

years in advance of the date of termination.

The property must be maintained in good oper-

ating condition, depreciation, obsolescence, and
rehabilitation provided, and the reserve fimd

kept at full strength if and when control reverts

to the stockholders. In such event, further-

more, the company must be permitted to collect

"such just and reasonable fares as will produce
an income suflScient to pay the reasonable cost of

service" as defined above including not more
than 6 per cent dividends on the common stock.

However, the state will not guarantee the defi-

cits that may be incurred after the period of

public control; and although the company will

again be subject to supervision by the public

service commission, regulation must not be such

as to reduce the income below the reasonable cost

of service.

6. Acceptance of the act by the stockholders

to constitute an agreement to sell the company's
assets in full to the state at any time during the

period of public management for a pajTnent
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equal to the actual cash paid in by the stock-

holders on the stock outstanding and the assump-

tion of all indebtedness.

The recommendation for the pur-

chase by the Commonwealth of the

Cambridge subway from the company
in order to provide capital for future

requirements at a low cost was re-

newed, but not acted upon. A bill is

now before the legislature authorizing

the public service commission to make
an appraisal of this tunnel with a

view to such purchase.
The stockholders accepted the bill

and subscribed for the required amount
of preferred stock. The governor ap-

pointed the trustees, who organized and

assumed possession and management
on July 1, when the bill went into effect.

OPERATING EXPENSES GREATLY
INCREASED

During July several statements indi-

cating the necessity for prompt action

were issued by the trustees. Atten-

tion was directed to the fact that a

deficit of $572,276 had been incurred

during the first six months of 1918 with

operation on a five-cent fare, and that

the situation was becoming more seri-

ous because expenses were fast increas-

ing. A wage award was pending before

the War Labor Board which amounted
to about $3,000,000 annually. The
increased cost of coal is $500,000.

The new Dorchester subway was

opened, necessitating a payment of

approximately $450,000 annually as

rental. Furthermore the requirements
of the act called for an additional

annual expenditure of $1,600,000 for

depreciation and $1,360,000 for inter-

est and diNidends on the new issues of

stock and bonds, including the guaran-
teed dividend on the common stock.

In all, the trustees were confronted

with new expenses totalling $7,500,000

annually which had to be included in

the "cost of service."

SEVEN-CENT FARE ESTABLISHED

To meet these new expenses, which
increased the previous year's costs of

operation by 40 per cent, the trustees

established a seven-cent fare beginning

August 1. They asked for patience
and co-operation on the part of the

public, and announced that consider-

able new equipment had been ordered

for the purpose of improving the

service.

There was apparently little opposi-
tion. The public, it was thought,
would have as much faith in the

trustees as in their other public officials

—faith as to the needs and purpose of

the increase. Indeed, the results of

the first two weeks of operation with

seven-cent fares seemed to indicate

that the people were satisfied. The
revenues increased 30 per cent above the

revenues of the corresponding period of

the previous year. In comparison with

the experience of other electric railways
in Massachusetts and elsewhere, this

was a remarkable showing.

DEFICITS DESPITE INCREASED FARES

Even 30 per cent increase, however,
was insufficient to meet the full needs

for additional revenue. What is more,
further experience proved that the

psychology of the people in metro-

politan Boston differs little from
that of people elsewhere. The traflfic

decreased so sharply that for the full

month of August the revenue increase

was reduced to 23.79 per cent and there

was a deficit for that month of more
than $500,000. During the next two
months the results were worse, and the

deficits even larger because of the

influenza epidemic, which affected

Boston seriously. The November re-
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suits approximated those of August, as operation in spite of greatly increased

can be seen by the following table: fares.

Rei^enue Passenger
^^^ financial results from operation

Increase Decrease Deficit ^^^^^
November are shown in the fol-

August 23.79% 11.49% $511,749 lowmg table:

September 12.09 20.02 604,999 Cost of Serv-

October 2.91 26.48 799,522 Revenue ice per

November 21.03 13.64 500,334 Increase Passenger Deficit

December, 1918. . 36.28% 8.778c. $149,904

Four months 15.82 17.38 $2,416,604 January, 1919 8.97 219,629

„ ,
. ,, , February 44.85 9.034 285,124

For the four months under seven-
j^^^^^j^ 3 923 g24,920

cent fares, the revenues had increased

only 15.82 per cent, and there was a Just how to interpret the above

decrease of 21,972,995 in the number figures so as to indicate the relationship

of passengers carried. The deficit, in between fare increases and revenue

spite of the fare increase, was $2,416,- increases is not entirely clear. The

604 which, with the deficit of $707,959 year 1918 showed a general falling off

incurred in July under the five-cent in traffic almost everywhere even

fare, amounted to $3,124,563. under the five-cent fare. The first six

months of 1918 on the Boston Elevated

showed a loss of 2.39 per cent in traffic
REVENUES FROM EIGHT-CENT FARES ,, i- • .^ e

over the correspondmg six months of
ALSO INSUFFICIENT ,^,„ , ,,

^ ^
„ , ,

1917 and the revenues lor July were

The results from the seven-cent fare 2.89 per cent less than those of July
were so disappointing that it was evi- 1917. It is evident that war conditions

dent early in October that an addi- not only prevented the usual traffic

tional increase was necessary under the increase due to the normal growth of

law. Hence an eight-cent fare was population and development of the

announced beginning December 1. community, but that the influenza

One of the trustees expressed the epidemic also restricted riding and

opinion that because of the epidemic rendered difficult any interpretation of

the seven-cent fare had not been given traffic statistics. Normal conditions

a fair trial. The Boston News Bureau returning with the ending of the war,

of December 3, however, in a long however, and the mildness of the

review of the situation headed "God winter through which we have just

Save the Commonwealth," insisted passed, especially as compared with

that the only honest thing to do was to the extremely severe weather of the

increase the fare to ten cents. The previous winter, should have helped
writer held that only such a rate could to secure extremely favorable results

net the 50 per cent increase in revenues since December. Apparently, then,

required. Even if the eight-cent fare the situation is becoming worse rather

should cause no further shrinkage in than better,

riding, it would not furnish sufficient

revenues to meet the "cost of service"
U 1 a>r, rxri^ r^nrx r xi i_ 1 i?

TRUSTEES ASK FREE USE OF CITY-
by nearly $2,000,000 for the balance of
*r. £ 1 * r- XI 1 f OWNED SUBWAYS
tne nscal year. As a further loss oi

traffic was certain, the deficit to be In their report covering the first six

expected would probably be greater, months of public operation, the trus-

indicating a deficit of more than tees suggested that the company be

$5,500,000 for the first year of public relieved of the necessity of paying rent
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to the city of Boston for the use of the

subways. They said: "One of the

features of the street railway situation

in Boston which is always noted by
\'isitors acquainted with street railways

elsewhere, is the extraordinary burden

of subway rentals to be met from oper-

ating receipts. The trustees believe

that to prevent deficits and eventually
to secure a lower fare, it is essential

that at least while the public is operat-

ing its own railway this charge to

operating expense should be removed.

The subways and tunnels are public

highways built for general public con-

venience in order to prevent congestion
on the surface of streets. No other

form of travel or transportation pays

through a special tax or assessment the

cost of public highways."
This suggestion, however, was

strongly opposed by the committee

chosen by Mayor Peters to investi-

gate financial questions associated with

the operation of the Boston Elevated.

This committee recommended, on the

other hand, in view of the fact that the

company had failed to provide suffi-

cient for depreciation in the past, that

dividends be reduced or eliminated

entirely until operation showed profits

instead of deficits.

ZONE SYSTEM PLANNED

From the start the trustees asserted

the belief that it would be more equi-
table to de\ase some other method than

a flat increase in the unit fare to secure

additional revenue from operation.
This belief was intensified when the

ineffectiveness of such increase was

apparent. Accordingly they engaged
Professor Albert S. Richey and Peter

Witt, former traction commissioner of

Cleveland, to make independent stud-

ies of conditions and report on vari-

ous possible zoning systems of fare

collection.

Mr. Witt recommended one-cent

zones to attract short-haul traffic and
to compel each passenger to pay for the

cost of his ride. Professor Richey,
however, recommended three plans,
all based upon the establishment of a

central zone and an outer zone with

fare units that would furnish revenue

equivalent to that from seven, eight,

or ten cent flat fares. He maintained

that any system based upon the five-

cent unit would not produce sufficient

revenue. The chief advantage of the

two-zone plan he recommended was the

possibility of operating with the min-

imum of inconvenience in fare collec-

tion by the use of the pay-enter and

pay-leave method. He also suggested
studies of the feasibility of short routes

with special low fares in the central

business district to build up short-

haul traffic as a convenience to the

public and a producer of revenue.

To provoke discussion and test

public sentiment on the subject, the

trustees advocated the trial of a zone

system based on Professor Richey's

plan. This proposal was opposed in

some quarters on the grounds that it

would tend to cause congestion in the

inner zone and make fare collections

unduly costly and inconvenient. The
trustees, however, were not con\'inced

that the advantages did not outweigh
the disadvantages. They accordingly
announced the establishment beginning

April 1 of a two-zone system with a

five-cent fare in each zone.

, At a legislative conference on Febru-

ary 21, Mr. James F. Jackson, the

chairman of the trustees, argued that a

zone system seemed to offer a way out

of the difficulty and should be given a

trial. He insisted that otherwise a

nine-cent or a ten-cent fare would be

inevitable, and the latter probable.
Even if the company were to be re-

lieved from the payment of the subway
rentals, the lowest fare possible would
be eight cents. A zone system would
make possible a larger percentage of
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collections by preventing the present

leakage due to dishonest conductors

and some of the traveling public.

ZONING POSTPONED BECAUSE OF PRO-

POSED LEGISLATION

Nevertheless, a bilP was introduced

in the lower house of the legislature to

prevent the trustees from carrying out

the plan to estabhsh zoning in Boston.

Another bill^ was introduced in the

senate to amend the Boston Elevated

Act by compelling the return to the

flat unit fare of five cents, the state to

guarantee deficits from operation as

before. In spite of the fact that con-

stitutional amendment ratified last

November prohibits the state from

lending its credit to private corpora-

tions, the supreme court of Massa-

chusetts has affirmed the constitution-

ality of this bill if passed. Both bills

are in the hands of committees at the

present writing.^

Under the circumstances, the trustees

withdrew temporarily their plans for a

zoning system, especially as its intro-

duction would necessitate an expendi-
ture of $100,000. In the meantime
the fare remains at eight cents. A
large number of former riders now walk

and the jitney is becoming increasingly

popular in the metropolitan district.

EMPLOYES TO DEMAND INCREASED
WAGES

The situation is further complicated

by the termination on May 1 of the

wage contract with the employes'
union. It is said that the wages com-
mittee has formulated and will present
demands calling for the establishment

^ House bill No. 1467.
* Senate bill No. 54.

^ The bill to prohibit zoning has since

been voted down. The trustees will probably

carry out their plans to establish such a fare

scheme.

of an eight-hour day and marked in-

creases in wages. Any concessions

which may be made will entail addi-

tional expense to the company and
further increase operating costs.

PUBLICITY INEFFECTIVE TO OVERCOME
OPPOSITION TO FARE INCREASE

Such has been Boston's experience
with increased fares under the service-

at-cost franchise. The widest public-

ity was given to the situation. The

propaganda that secured the passage of

the Boston Elevated Act was continued

to ensure its successful operation. The
trustees issued numerous statements

taking the public into their confidence

by showing them the exact state of

affairs. Both the trustees and the

mayor repeatedly warned the people
that if the money was not forthcoming
from fares, it would have to be secured

by taxation. The traffic, nevertheless,

fell off.

It is true that the majority of riders

were willing, or compelled by necessity,

to pay the increase. The financial

stability of the electric railways, how-

ever, depends not on those who ride

from necessity or who do not object to

a higher fare than five cents. It

depends rather upon the short-haul

passenger who rides for convenience

but walks when reminded of the cost.

When fares are raised these elements of

the population either move nearer to

their work or encourage jitney com-

petition. The jitney is always strength-
ened as a competitor where traction

fares are increased. This is happen-

ing in metropolitan Boston. Its signif-

icance ought not to be underestimated.

EXPERIENCE OF BAY STATE SYSTEM

The Bay State Street Railway

Company, also in Massachusetts, re-

ceived four increases of fare in various

forms in two years since October 1,
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1916. The net result was only one-

third the expected increase in revenues

after all estimates had been made for

shrinkage in traffic. Many parts of

the system failed to earn operating

expenses. The company recently re-

ceived a fifth substantial increase of

fare pending reorganization, during
which the capitalization is being scaled

down by $20,000,000. The company
will operate under a ser\ace-at-cost

franchise somewhat similar to the

Boston Elevated Act. Fares are to be

fixed at five cents. Deficits incurred

will be divided evenly between the

general taxpayer and the car riders.

OPINIOX OF MASSACHUSETTS PUBLIC

SERVICE COMailSSION

These experiences are merely parallel

to that of the other ]Massachusetts

companies. That state has been more

liberal in its treatment of the railways

than any other part of the country.

In the language of the public seri-ice

commission, "No one can truthfully

say that the raising of rates has not had

a fair trial in Massachusetts. The
six-cent fare originated here in 1905,

and of late all manner of rates have

been introduced. . . . The result

has not been what was hoped. With

all their raising of fares, our companies
seem little nearer financial salvation."^

In a report to the legislature on

the general situation in Massachu-

setts, under date of February 15, 1919,

the commission made this pertinent

comment :

The present system, which throws the entire

cost of service upon the car riders, apparently

rests upon the assumption that the individual

riders are the only persons who have any legiti-

mate interest in the maintenance of good local

transportation facilities. The fallacy in such an

assumption is so obvious that it scarcely needs to

be pointed out. In addition to the benefits

• Sixth Aimual report, January 1919.

received by individual electric railway patrons,

there is a very large community benefit which

can be measured by the losses in industry, trade,

real estate values and other forms of community
wealth which would result if all electric railway

facilities were suddenly blotted out.

For this benefit, up to the present time, the

community has paid nothing and has succeeded

not only in unloading its legitimate part of the

transportation burden upon the shoulders of the

car rider, but also in making him pay, in addi-

tion, a portion of the cost of general municipal

improvements through the imposition of special

taxes and public charges. The only justification

for the existing system is the fact that the burden

is so widely distributed that fares in the past

have been relatively low and their paj-ment

has involved no special hardship.

But when the car riders are compelled, as a

large proportion of them now are through reduc-

tions in fare zones and increases in the unit of

fare, to pay increased fare varying from 100 per

cent to 400 per cent, the inequality of the

per cent system is thrown into strong relief.

The burden is one that the car rider not only

ought not to pay but, to speak broadly, cannot

pay under present economic conditions.

Accordingly, the commission faces

the issue squarely and takes the defi-

nite position that public ownership and

operation is the only final solution.

Inasmuch as transportation is neces-

sary to prevent congestion, maintain

good living conditions, and to develop
the outlying districts, the commission

insists that the street railways are a

public necessity just as the schools

and the drainage systems, and even

more essential than the highway

system. Considered in that way, the

fare may be regarded as a form of taxa-

tion. The problem thus becomes one

of taxation, to be dealt with as such,

and in a fashion that will produce the

best results for the state. If the results

desired cannot be secured by continu-

ing the present method of placing the

burden entirely upon the riders, "prej-

udice and conservatism" should not

deter us from following a different

course.



HOW A TAMMANY DISTRICT ATTORNEY
USED HIS OFFICE FOR HIS OWN ENDS

BY CHASE MELLEN
Counsel for the City Club of New York in the Swann Case

The last tmmped-vp case against City Club witnesses has now been dis-

missed and they are safely beyond the reach of the district attorney's

vengeance, com'pleting the case and making it ^possible nmv for the first

time to tell the whole story. :: :: :: :: :: :: ::

For several years prior to 1916 make an investigation and to prosecute
strikes and disputes in the needle the guilty. In the summer of 1914, the

trades, accompanied by many acts of police department organized an in-

violence, occupied the attention of the dustrial squad, so called, composed of

district attorney and the police of New detectives, which co-operated with

York. Nearly all of the employes Mr. Breckinridge in making a thorough
were Russian or Polish Jews, many investigation into the disorders. This

having but slight acquaintance with led to the finding by the grand jury, in

the English language. Most of them the spring of 1915, of twelve indict-

had large families and depended en- ments against leaders of the old union

tirely on their earnings for the necessi- and thugs alleged to have been hired

ties of life. They belonged generally by them for various acts of violence,

to a union which had declared a strike, superseding indictments in the Lie-

or to a rival union, formed in the course bowitz and Manuse\dtz cases being
of the strikes, composed of members included.

and non-members of the old who Mr. Whitman having been elected

wished to go on working. Great governor, Mr. Charles A. Perkins had

bitterness of feeling developed between been appointed district attorney in his

the two unions and it was claimed place, and all the cases were prepared
that gangsters and thugs were used by for trial. The Liebowitz case was

the older to force members of the brought to trial in September, 1915,

younger to stop work. On July 31, resulting in the acquittal of the

1910, Hyman Liebowitz was murdered defendants. The trial of the remain-

and in March, 1914, an assault was ing indictments was blocked by other

made upon several other employes, cases ahead on the calendar and was,

among them Da\ad Manusevitz. Im- therefore, adjourned until January,

mediately thereafter certain leaders 1916. Mr. James A. Delehanty, one

of the old union and gangsters said to of Mr. Perkins' assistants, had ap-
have been hired by them, were indicted peared for the People in the Liebowitz

by the grand jury, charged with the case.

murder of Liebowitz and the assault About the time of this trial, Edward
on Manusevitz. Charles S. Whitman Swann, a judge of the court of general
was then district attorney of New York sessions, became the Tammany Hall

county and he instructed one of his candidate for election as district at-

assistants, Lucian S. Breckinridge, to torney to fill the vacancy caused by
291
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Mr. Whitman's election as governor,

and Mr. Perkins became the Fusionist

candidate against him. Judge Swann
was elected and assumed office on

January 1, 1916. Mr. Delehanty was

appointed a judge of the court of

general sessions to fill the vacancy
caused by Judge Swann's election.

INIr. Swann appointed Mr. Breckinridge
on January 10 as special counsel to take

charge of the prosecution of the indict-

ments. Almost contemporaneously,
he received a letter from Morris Hill-

quit, the well known Socialist, and

Abraham Le\'y, of counsel for some of

the indicted men, dated January 11,

1916, asking for an interview owing
to the fact that the trials had been

tentatively fixed for January 17, in

which they wrote to Mr. Swann:

We are satisfied that the basis of the prosecu-

tion is corrupt and tainted and that the gentle-
' men of the former administration, under whom

the indictments were found, have been misled by

means of false representations and perjury. We
believe that, with the evidence in our possession,

we can satisfy you that the indictments should

never have been found and that the prosecution

of the indictments cannot be justified in reason

and justice.

We have quoted from this letter

because of its peculiar bearing upon
subsequent events, as we believe will

become clear without further comment.
It was something more than a straw

which showed which way the wind was

blowing in and around the district

attorney's office.

Mr. Breckinridge knew nothing of

this letter. He continued preparing
the cases for trial until March 23, 1916,

when he resigned. In his letter ad-

dressed to Mr. Swann, he stated that

he had been advased shortly prior to

his resignation that Mr. Swann had

decided to accept pleas to misdemean-

ors from several of the indicted per-

sons and had agreed to recommend
that sentence be suspended. Mr.

Breckinridge averred that he protested

against such a disposition as "a

travesty on justice and an outrage
to decency," adding that the evidence

against two of the men (for whom Mr.

Hillquit and Mr. Levy were counsel,

by the way) was clear, they being

important officials, and that

the men whom you now propose to discharge

under circumstances which will undoubtedly be

represented by them as a complete vindication,

are shown by all the evidence in my possession,

and which has always been at your disposal, to be

the most active instigators and perpetrators of

these outrages.

After Mr. Breckinridge resigned,

John T. Dooling, assistant district

attorney, was put in charge of the

cases by Mr. Swann. Motions to dis-

charge bail had been prepared under

his super\'ision in March, 1916, evi-

dently about the time of Breckin-

ridge's resignation. In May members
of the "Dopey Benny" Fein gang
were indicted charged with a murder
committed two and a half years before,

but Dopey Benny himself was not

actually indicted and arrested until

November, 1916, owing to the fact

that he could not be found until then.

He had been one of the principal wit-

nesses called by Breckinridge before

the grand jury in 1915. Early in

June, 1916, a few days after the gang
had been indicted, Mr. Swann, through
his assistants, brought the motions to

discharge bail on before Judge Grain

in the court of general sessions, pre-

senting a certificate to the court in

support thereof which contained the

following statements :

In view of the involved circumstances in this

case and the character and type of the witnesses

for the People, the vague and indefinite nature

of the complaint in this case and the lack of

corroboration, and upon the facts determinable

by me, after a most rigid and thorough investiga-

tion, I am of the opinion that a conviction could

not be had.
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Judge Grain granted the motions It appearing that there was no other

and bail was discharged. In the means of investigating the matters

following September the lawyers for contained in Judge Delehanty's mem-
the indicted leaders and gangsters orandum, and of quieting the public
moved to dismiss the indictments, and scandal created by the newspaper
the motions were adjourned from interviews, the trustees of the City
time to time until November when club filed charges against District

they came before Judge Delehanty. Attorney Swann with the governor
Because of his familiarity with the on January 14, 1917, based upon the

labor troubles and the indictments statements in the memorandum and

growing out of them, and smelling a asking for Judge Swann's removal if

mouse, with the assistance of the in- they should be sustained. Briefly the

dxistrial squad he made an investiga- club charged that the district attorney
tion to determine what basis there had presented a false and misleading
was for the statements in the district certificate to the court on the motions

attorney's certificate, particularly with to discharge bail in June, 1916, in that

regard to "a most rigid and thorough no thorough and rigid examination had

investigation." Accordingly, on De- been made as stated. On January 26

cember 30, 1916, he filed the famous the district attorney filed his answer to

memorandum with the clerk of his the charges and on the same day the

court as part of the papers on the grand jury indicted Mr. Breckinridge
motions before him in which he on a charge of bribery and corruption

charged that the recommendation to in connection with the labor indict-

discharge bail was filed without any ments. Soon after January 1, Mr.
real investigation of the cases and Swann had begun an inquiry before

without seeing the witnesses, and that Chief Magistrate William McAdoo
the whole conduct of District Attorney directed against Mr. Breckinridge and
Swann in these cases should be inquired this indictment was the culmination of

into, to determine whether a deliberate the fight against him.

fraud had not been practised on the Immediately following the filing of

court. He took no further action on the City club's charges and before

the motions. filing his answer thereto, INIr. Swann

Immediately after the contents of this summoned to his office several persons
memorandum had been published mentioned in Judge Delehanty's mem-
a furious newspaper battle broke orandum who had appeared before the

out between the district attorney, grand jury in 1914 and 1915 as wit-

Judge Delehanty and Mr. Breckin- nesses called by ISIr. Breckinridge and

ridge in which charges of various kinds upon whose testimony the labor indict-

were tossed back and forth reflecting ments had been obtained. These men
discredit upon the administration of were sharply questioned by the district

justice. In an interview published attorney, or his assistants, in his office,

January 1, 1917, Judge Swann bitterly generally on the Jewish Sabbath, all

attacked Mr. Breckinridge and Judge being Jews. They declared that they

Delehanty, recklessly charging them hadtestified truthfully before the grand
with all kinds of improper conduct, jury and declined to change their tes-

and in an interview published a few timony or to admit that it was false,

days later made especially scandalous The witnesses having proved obdurate,

charges against Mr. Breckinridge and the district attorney, or some of his

his family. assistants, conceived the brilliant idea
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of having the grand jury of February, extracts from Judge Ingraham's re-

1917, turn the tables on the grand jury port, filed with the governor in August,
of April and May, 1915, by indicting 1917, tell the story,

thesewitnessesforperjury upon the tes- The City club called all of the men

tiniony of the men who had been in- who had been indicted for perjury in

dieted by the earher grand jury upon February, 1917, who, with two excep-
their testimony. In this way Mr. tions, swore that they had told the truth

Swann no doubt hoped to square him- before the grand jury in 1914 and 1915.

self with the labor leaders and at the Mr. Swann and four assistants,

same time make it impossible for Messrs. Dooling, Tompkins, Marke-
the City club to use Manusevitz and wich and Eder, who had been active in

the others as witnesses against him his behalf in the events which followed

in the prosecution of the charges pend- the filing of Judge Delehanty's mem-

ing before the governor. The City orandum and the City club's original

club's attention having been called to charges, testified in Mr. Swann's

the way the district attorney was treat- behalf and all swore that they had

ing the persons whom it of course ex- used no threats or intimidation against

pected to call as witnesses in support the unfortunate witnesses,

of its first charges, it filed with the gov- Before quoting from Judge Ingra-
ernor on April 4, 1917, a second set of ham's report, an incident of peculiar

charges in which briefly it stated that interest in these days of Americaniza-

foliowing the filing of Judge Delehan- tion may be referred to. One of the

ty's memorandum and the first set of witnesses called by the City club was

charges, the district attorney had the son of an indicted witness who had

sought to intimidate the witnesses, remained in the Tombs for several

subsequently indicted for perjury, and weeks until bailed out, having refused

also Mr. Breckinridge, in order to pre- to plead guilty to perjury or to admit in

vent their appearance as witnesses any manner that his testimony in 1915

against him, and to prevent or impede had been false. This young man,
a proper inquiry into the matter before whose foreign-born father had strug-

the governor. This second set also in- gled in order that the son might receive

eluded charges against the district a good education, had graduated from

attorney in connection with certain Columbia University and was a stu-

other matters as to which sufficient dent in the College of Physicians and

proof was not obtainable and so they Surgeons, fitting himself for the practice
need not be referred to further. of medicine. He testified to the efforts

On February 3, after the district made by the district attorney or his

attorney's answer to the City club's assistants to make him persuade his

original charges had been filed, the father to plead guilty to perjury or to

governor appointed Hon. George L. admit having given false testimony be-

Ingraham, former presiding justice of fore the grand jury,

the appellate division of the supreme We will now let Judge Ingraham tell

court, his commissioner, to take the the rest of the story. He dismissed

testimony and report with findings and the City club's first set of charges,
recommendations. He also appointed based upon Judge Delehanty's raem-

him commissioner with respect to the orandimi, and sustained the allegations

second set of charges. The hearings contained in the second set of charges

upon both began early in April and with respect to intimidation and op-
continued until June. We shall let pression of witnesses.
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In his report to the governor he

said:

The defendants indicted for murder (in the

Liebowitz case) had been acquitted, but when the

respondent, as district attorney, took charge of

the oflBce, the other indictments were undisposed

of. The respondent then employed Mr. Breckin-

ridge, who had been an assistant in the district

attorney's office, to prosecute these charges; but

apparently without his advice or concurrence the

district attorney had moved to discharge the

bail of those indicted, upon a certificate that he

could not hope to convict any of them, thus leav-

ing the serious infractions of the criminal law

unpunished, and without making any effort, so

far as appears, to discover who were guilty, if

those indicted were not. The district attorney

and his assistants, immediately after assuming

office, seem to have come to the conclusion that

they would not prosecute anybody who had

been indicted for these crimes. There is no

doubt that the crimes had been committed, that

the various persons had been assaulted, and that

the criminal law had been violated. But the

only persons charged with the oflFences were

to be released, because the evidence would not

justify their trial. The various witnesses who

testified before the grand jury had sworn posi-

tively as to the identification of those indicted

as having been guilty of the crime. The crimes

alleged to have been committed were serious

ones, and certainly it was not the duty of the

prosecuting officer simply to dismiss indictments

that were obtained by the evidence of those

assaulted, without an actual trial of those in-

dicted or making some effort to discover who

had been guilty of the crime specified. There

was, however, to be no trial, no punishment for

the crime, no attempt to ascertain who were

guilty.

And again :

The whole prosecution for these crimes would

seem to have been abandoned until Judge Dele-

hanty transmitted a copy of his memorandum to

Your Excellency, which reflected upon the

prosecution of these offences and the administra-

tion of the law in relation to these labor union

disturbances. Immediately after that memoran-

dum was sent to Your Excellency and had been

published, there was great activity by the whole

district attorney's staff, not apparently to pros-

ecute those guilty of the crimes back in 1914,

but to discover some method of punishing those

who had testified as to the ones who had com-

mitted the crimes, or the witnesses upon whose

testimony those indictments had been obtained.

And again :

Breckinridge having been disposed of as a

witness by the indictment against him, the

only other witnes.ses who could possibly testify

to sustain the charges made by Judge Delehanty

against the district attorney were the witnesses

upon whose testimony the indictments for mur-

der and assault and robbery and other crimes

had been obtained. These witnesses included

the persons who had been assaulted and were the

victims of the crimes to punish which the indict-

ments had been obtained. The assistant district

attorneys had come to the conclusion that these

witnesses had all been guilty of perjury before

the grand jury. Just what that was based on

does not appear, but it is quite evident that if

the witnesses could be indicted or convicted for

perjury, or induced to confess that their testi-

mony before the grand jury had been false, their

credibility as witnesses in any investigation of

the charges against the district attorney would

be destroyed, and the certificate of the district

attorney would be justified. They were then

served with a notice to appear at the office of the

district attorney, and were told when they came

there that they were expected to tell the truth,

that is, that their former testimony was perjury.

The witnesses, however, who attended on that

notice refused to admit that their testimony was

false, and insisted that it was true. The next

step was to get these witnesses who testified be-

fore the grand jury indicted for perjury, and that

these assistants, apparently under the instruc-

tions of the district attorney, proceeded to do.

They took before the grand jury the defendants

who were under indictment for the various crimes,

and on their testimony induced the grand

jiu-y to indict for perjury the witnesses upon

whose testimony the indictments for the assaults

had been found, and who had been taken before

the grand jury by the respondent's predecessor in

office. These newly indicted men were then

promptly arrested and committed to the city

prison in default of large bail, which, of course, it

was apparent they would be unable to obtain.

They were all workingmen, with large families

dependent upon their labor for support, ignorant

of legal proceedings and the rights of those who

were charged with crime. Their wives and rel-
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atives came to the district attorney's office; the

indicted men were then brought to the district

attorney's office from the city prison; attorneys

were then assigned to them, or appeared for

them; they were interrogated and talked to for

hours at a time, and there seem to have been

statements made that the district attorney would

not oppose a plea of leniency if they told "the

truth," as it was understood by the district at-

torney's assistants. Finally, several of them

were induced to confess such "truth," when

stenographers were called in and statements were

taken down that were in the form of confessions

of a very serious crime.

A day or two after these confessions had been

thus obtained, these persons who had thus made

a statement not under oath to a stenographer in

the district attorney's office, contradicting the

testimony which they had given upon which the

indictments had been obtained, pleaded guilty to

the indictments for perjury, based upon the tes-

timony which they had given before the grand

jury and upon which the indictments were

obtained.

But this evidently was not enough, for then

each of these defendants was called as a witness

in open court and sworn, and was asked by the

district attorney leading questions as to their

guilt of the crime to which they had just pleaded

guilty. They seem to have had counsel present,

who were either then assigned by the court, or

who had attended as representing them at the

district attorney's office. And thus, having

obtained a statement in the district attorney's

office that they had been guilty of perjury, and

having obtained a plea of guilty on the indict-

ments charging perjury, and having obtained

sworn statements in open court that they were

guilty of perjury, the assistant district attorneys

consented that these men, who were thus, on the

record, guilty of one of the most serious crimes

that can be committed—a crime which if gener-

ally committed would strike at the very founda-

tion of justice and render all judicial investiga-

tion valueless—should be discharged without

punishment, in the custody of their coun.sel, coun-

sel that had been either procured to attend the

district attorney's office at the investigation there,

or who had been assigned by the court to look

after their interests when they were arraigned on

the indictment and pleaded guilty. But those

who had refused to change their testimony

remained in prison.

Thus, every witness who could possibly testify

to sustain the charges against the district at-

torney had been indicted and was either awaiting

trial or had confessed to perjury.

And again :

As I read this testimony, the whole power of

the public prosecutor was used, not for the en-

forcement of the criminal law, or the punishment

of crime, but to extort from these witnesses,

upon whose testimony these indictments had

been obtained, a retraction of their testimony.

And, of course, it is perfectly apparent that if

they did retract their testimony upon which the

indictments had been obtained, and upon which

the conviction of those indicted must be obtained,

that the district attorney and his assistants

would have been justified in asking for the dis-

charge of those indicted for assault or riot from

their bail, and in the conclusion that the district

attorney and his assistants had arrived at, that

those indicted were not guilty of the crime with

which they were charged.

And again :

Every one of these witnesses who was willing

to meet the views of the district attorney and his

assistants was then discharged, but everyone who

insisted that his testimony was true was detained

in prison, subject to a conviction and a long term

of imprisonment. From this evidence as it

stands, the conclusion is irresistible that if Judge

Delehanty had not filed the memorandum that

he did, and if formal charges had not been pre-

sented against the district attorney, there would

have been no further investigation and no indict-

ments for perjury.

Notwithstanding these findings, so

condemnatory of Mr. Swann's conduct,

the commissioner merely recommended

that the governor would be justified

in the exercise of his discretion, "in

refraining from removing" the district

attorney. Surely, a most illogical

conclusion to a report finding an ac-

cused official guilty of abusing the

powers of his office, of neglect and of

oppression.
On September 15, 1917, counsel for

both sides appeared before Governor

Whitman in the executive chamber

and counsel for the City club asked
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the governor to disregard Commis- torney with great bitterness, as well as

sioner Ingraham's poor logic and to by Judge Mclntyre. No pressure
remove Mr. Swann, in keeping with the could make him admit in the slightest

findings. Upon the same day, how- degree that he had testified falsely

ever, the governor filed a memorandum before the grand jury. He no longer
dismissing both sets of charges. feared the district attorney. He was
Now for the sequel. Barnet Engel admitted to bail which was promptly

was a witness of the assault upon furnished. In March, 1918, he was
Manusevitz in March, 1914, and as brought to trial on the perjury indict-

such had testified before the grand ment in the court of general sessions

jury of that month and in 1915. He before Judge Malone and a jury. Mr,
had been indicted for perjury at the Alfred J. Talley, Mr. Swann's princi-
instance of the district attorney in pal assistant, and Mr. Markewich,
February, 1917, and had pleaded another assistant, who had been active

guilty, having succumbed to the dis- in securing the indictments for per-
trict attorney's oppressive methods jury, appeared for the People. The
and to the pleadings of his wife who trial lasted two or three days. Engel's
had been used by the district attorney principal witness was Manusevitz, and
as a lever to pry him from his stubborn the star witness for the prosecution
refusal to confess perjury. was Markewich, whose salary, it was
He had testified under oath before said, had been raised by Mr. Swann

Judge Mclntyre in February, at the since the dismissal of the City club's

time he plead guilty, to the effect that charges. In his summing up to the

he had given false testimony before jury Mr. Talley squarely raised the

the grand jury about the Manusevitz issue of veracity between Engel and
assault. But when called as a witness Markewich. The jury was out about
before Commissioner Ingraham in an hour and brought in a verdict

April he swore positively that the of not guilty. A few days later the

testimony he had given in 1914 and district attorney moved the dismissal

1915 was the truth and that he had of the indictment for perjury against
been threatened and intimidated by Manusevitz and, after several months'
the district attorney into pleading hesitation, moved the dismissal of all

guilty to the perjury indictment. He the remaining indictments for perjury
told the same story about the Manu- of which he still had charge. The in-

sevitz assault that he had given to the dictment against Mr. Breckinridge
grand jury. was later dismissed.

In May he went again before Judge Thus ended the campaign of fright-

Mclntyre. The counsel who had been fulness inaugurated by Mr. Swann,
assigned to defend him at the time of oneof Tammany Hall's "respectables,"
his arraignment in February retired to save himself from charges affecting
from the case and Judge Mclntyre his administration of the office of dis-

assigned in his place John Kirkland trict attorney. The dismissal of the
Clark and Chase Mellen, counsel for indictments and the acquittal of Engel
the City club in the prosecution of these corroborated the commissioner's find-

charges against Mr. Swann. Engel ings and placed the stamp of guilt

changed his plea from guilty to not upon this Tanmiany Hall official. A
guilty and was forced by the court to man of right feeling, conscious of his

go upon the witness stand and be ex- own rectitude, if so unfortunate as to

amined by the assistant district at- have charges made against him, would
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surely have welcomed a full investiga-

tion of the City club's charges and

have done nothing to obstruct the in-

quiry. Clothed with great powers
and aware of the obligation attaching
to a great public office, he surely would

not have stooped to use them for his

personal advantage. Of course Swann
should have been removed from office

even though only three months of his

term remained. But more paradoxi-

cal, than the result of the City club's

charges, is the fact that the voters of

New York county, amid the confusion

of a great mayoralty election, re-elected

this discredited official to the office of

district attorney in November, 1917, for

the full term of four years, by a large

majority. Great isTammany Hall when
combined with Hearst, and great is the

ability of the average voter to forget
his experience in a tiger-infested jungle!

A LANDLORD'S ENCOUNTER WITH THE
UNDERWORLD

BY JAMES BRONSON REYNOLDS

The author, a leading social ivorker, was in 1898 on Governor Roose-

velt's Tenement-House Commission which drafted laws defining and

extending the responsibilities of landlords in relation to prostitution

in tenement houses. He was a member of the staff of the District

Attorney of New York County and special counsel to the so-called

"White Slave Grand Jury," ivhich returned 26 indictments folloived

by convictions of offenders against the laws penalizing commercialized

vice. He has since been an active leader in the fight against the social

/ytyi / • *• •* ** ** ** ** ** * **
t^Ut/V* • « •• •• •• • •* •• •• ••

It is the purpose of this article to

give the actual experience of a tene-

ment house landlord in conflict with

the underworld of vice. The house

whose record for a period presented
certain tj'pical features of the conflict

is a five-story building with three

apartments on each floor. It might
be designated a "near" apartment
house. The entrance door has a snap
lock attachment; tenants have latch-

keys; names of tenants are recorded

on cards inserted above family letter

boxes in a metal framework in the ves-

tibule; push buttons enable callers to

communicate directly with each apart-
ment. These contrivances are ade-

quate for their purposes but those who
work them are human. Any one

entering or leaving the house may fail

to close the front door, or when the

push button rings a bell the tenant,

without challenging the caller, may
press a button in his apartment which
unlocks the entrance door, thereby

giving entrance to the house. "Wise
ones," for instance, to gain general
access to a house, sometimes for evil

purposes, ring a top floor bell and the

call is forgotten by the tenant or

thought a mistake. Occupants of

houses of the next higher grade having
bell boys, generally poorly paid, con-

fess that the boys easily "fall for a

tip" and close their eyes and minds to

dubious visitors.

The house at the time of purchase
was located in a reputable district.
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For six years after the purchase the civic co-operation and of the unwilling-
tenants had been mostly small shop- ness of citizens to sustain their corn-

keepers in fairly comfortable circum- plaints against disorderly individuals,

stances, well behaved, law abiding, of There is justification for their com-
such stuff as good citizens are made, plaint. But this incident reveals the

Then came a commercial upheaval other side of the story,

nearby which swept away an extensive

residential section and forced its oc-
j. . , ,

.
,.

• THE INVASION
cupants, many of tenderlom proclivi-

ties, to seek abiding places elsewhere. With the malign change in the

The latter made a drive at our street, neighborhood the effort of
"
undesirable

and an entirely respectable locahty was citizens" to secure admittance as

metamorphosed into a vice district. tenants was a persistent phase of the

Early in the struggle an episode oc- struggle that followed. This was due
curred creditable to our agent, less largely to the rush of the tenderloin and
creditable to the police. The agent its determination to segregate,
became suspicious of the character of a The devices for obtaining residence

tenant who, having paid her month's in the house w^ere varied and ingenious,
rental in advance, could not be legally One couple masquerading as father

ejected until the end of the month, and mother, with their little child, ap-
Not A\nshing to allow even the thirty plied to the agent for an apartment
days of grace, or of disgrace, the agent and showed excellent references. The
reported his suspicions to the local first instalment of rental was paid and

police captain and sought his co-opera- the happy family took possession,
tion in compelhng good conduct during Within a few days the little child,

the month. Instead of giving the borrowed for the occasion, was sent

agent the preventive aid requested, the aw^ay. Suspicions were aroused as to

police allowed the tenant to ply her the fond parents, and the validity of

trade, then arrested her and secured of their marriage was found to be not
her conviction. Thereupon the cap- beyond a reasonable doubt. They
tain gave an illustration of the oc- were asked to vacate the premises and,
casional absurdities of bureaucratic unsustained by conscious rectitude,

procedure and of the perils sometimes they vanished.

risked in seeking police aid. His Women applying to the agents for

written reply to the agent curtly apartments assumed a more modest
stated: "You are hereby notified of demeanor and donned quieter garb
your liability as agents and advised to than when following their wretched

dispossess said disorderly tenant forth- trade, and frequently all traces of

with." Perhaps the captain had for- cosmetics were washed from their faces

gotten that the information and com- and the sedate expression of the weary
plaint had come from the agent, but to worker cultivated. Questionable ap-
the plain citizen it would seem not un- plicants sought to secure r ptance of

fair that the police should distinguish the legal deposit, that is, the first

between those who seek their aid and month's rental, sending money to the

those who dodge it. The captain's agent's office by messenger boys or by
letter amounted to notice: "Appeal to friends of respectable appearance, al-

us at your peril." Here endeth the leging that they themselves were at

first lesson. work. Forged letters of endorsement
The police often complain of lack of on stolen letter paper were exhibited,
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credentials were offered from reputable wife to the apartment. The tenant

but hoodwinked or too guileless spon- promptly admitted him. He saw
sors. nothing amiss, but charged her with

A widowed mother, with two plainly immorality. She vehemently denied

dressed daughters, applied. Later the all guilt. Under his insistence she
" widow "

was found to be the keeper of broke down and ^vnth sobs confessed

a disreputable "boarding house,
"

the that she had not been "quite straight."

"daughters" the "boarders." An Her pleading of hard luck was without

"honest mechanic" and wife sought avail. She had to go.

admission. After the rental deposit
had been accepted the "honest me-
chanic" was seen no more. A Phil-

adelphia merchant engaged an apart- To meet the tricks of the invaders the

ment for his frequent business visits to line of defense was reconstructed and
New York. It was ascertained that the outposts of the house management
he had established a woman in the came first under scrutiny. The resi-

apartment; he was told to vacate, dent janitor, because on the ground,
One tenant, later convicted as a pro- can hardly escape knowledge of the

fessional prostitute, produced highly nature and conduct of the tenantry,

commendatory letters, one from a The janitress in charge at the outbreak

tenement house owner who stated of trouble was incompetent and was re-

that the bearer had occupied several of tired for a Jamaican who had proved
his apartments and was a first class honest and efficient in other houses

tenant, whom he would gladly take managed by the agent but when the

back at any time. The agent visited agent found that he was not proof
the owTier, a middle-aged business man against the special temptations of the

in comfortable circumstances. He un- neighborhood and had taken money to

equivocally confirmed the endorse- close his eyes, he was summarily dis-

ments of his letter. Was he a liar or a charged, to be succeeded by a well rec-

dupe.'^ ommended widow with four children.

During the demoralization of the She was engaged on the theory that a

neighborhood, despite constant watch- mother may be trusted to protect the

fulness disreputable characters gained moral associations of her family,

temporary access as tenants. Within "Not failure but low aim" was her

three years, twenty-three tenants crime. She was too easy with every-

(solely on suspicion as to moral char- body, including herself, and was dis-

acter) were legally dispossessed or missed to make way for a sober, indus-

ordered out of the house. A much trious, well-paid mechanic in regular

larger number was turned away be- employment, with a wife and three

cause unable to face the investigation, children. The husband and wife were

The suspicions of an experienced known to have had a good record in

agent are rarely unfounded. For ex- other houses but when, soon after

ample, several daj^s in succession our their installation, the woman revealed a

agent and his collector sought to dubious tolerance in an indubitable

reach a tenant in her apartment but situation, they were dismissed. In

her door was always locked, and much brief, during the period of struggle the

hammering thereon and bell ringing janitor service was changed six times,

elicited no response. Finally, late except in one case solely because the

one evening, the agent went with his encumbents seemed unable to resist
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the temptation of easy money for easy
blindness. Their defense was that

they took no money to do wrong, but

they were paid to do right and failed.

The sixth resisted temptation,
showed shrewd discernment in sizing

up her tenants, steady watchfulness of

their conduct, and loyalty to the ex-

pressed requirements of the owners.

Kindly and good tempered to reputa-

ble tenants, her keen eyes penetrated
shams and disguises. Her reports were

checked up in many ways and found

reliable. Abandoning the usual cus-

tom of assigning the basement apart-
ment to the janitor, we placed our

"good janitress" in a ground floor

apartment on one side of the front

entrance, one window of the apart-
ment overlooking the stoop. We se-

lected this strategic location as best

for observation and supervision.
Next to the janitor in closeness of

relation to tenants is the agent's col-

lector, who visits apartments fre-

quently to obtain the rentals, often

paid in driblets. The collector calls at

all hours of the day, sometimes at

night, converses with the tenant, gets

frequent glimpses of the apartments,
and if he has eyes, and does not let him-

self be paid to close them, learns much.
If anything is out of the way he will

see signs that should awaken the

suspicions of the "prudent man."
Such suspicions he should report at

once to his principal, the agent, who,

catching the scent may then follow the

trail. Of course attempts are made

by the underworld to deceive collectors

and janitors as well as agents, but
while the agent can be tricked by
deliberate planning, to fool the others

means "to dwell in the midst of

alarms,
"
for which courtesans as a rule

have neither the brains nor the persis-

tence, the latter quality being one in

which they are especially deficient.

"Your house is all right, Madam,"

said number four janitress excitedly to

my wife one day after a visit from detec-

tives, "your house is kept just as you
want it kept. There couldn't be a
better women than I to keep it as you
want it. I've never taken any money,
I never got but $3.50 at Christmas

from the whole house. That's the

kind of a place I'm in,
"

She spoke in

a hurried, frightened manner. My
wife thought the lady did protest too

much, and her suspicions became more
acute. She said:

"I would like to see your apart-
ment.

" The janitress took her to her

rooms in the basement. She went

through them, finding them clean and
in good order. Three little children

who had been playing in the hall and

areaway came running in.

"Lady, give us some dimes, give us

some dimes!" they cried. The jani-

tress became flustered again, saying:
"Don't pester the lady for dimes,

Johnny, keep away. Mother will

give you some pennies; don't ask for

imes.

"I don't want pennies," said the

little boy, "I want dimes, and the

lady's got to give me dimes or nickels !

"

But the lady gave him neither. Where-

upon Johnny looked almost savage.
One of the most suspicious incidents

of my wife's experience was such re-

quests for dimes from the janitor's

children. When tenants of small

means give the janitor's children dimes

instead of pennies,
"
there's a reason,

"

We had supposed that a family with

three children was motive enough for

decent living, but we believed that the

woman could not resist the lure of

"big money" for herself and little

money for the children.

In this connection I recall that the

"good janitress" told us that when she

first took charge five and ten dollar

bills were often thrust into her hand.

She refused them saying that Mr,
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—
, the agent, had forbidden her to tives stated that complaints of con-

take money from any tenant, a drastic ducting gambling games had been
order called out by the exigencies of made against tenants in two apart-
the situation. ments. My wife at once offered to

accompany them in their investiga-
tion. The offer was accepted without
enthusiasm. The procedure of the

The police should be helpful auxil- detectives was the same in each apart-
iaries to every law abiding owner of ment. When women resj^onded to

tenement house property. To some both calls, the chief detective bowed

police officers we were indebted for politely and, in a gentle, ingratiating
both aid and counsel. Old-time police tone, said: "Lady, I am sorry to dis-

graft has largely ceased, but there are turb you, but a complaint has been

still police captains who are far from made and I must ask you if a gam-
straightforward co-operation with citi- bling game has been going on in your
zens, and some of the force may still be apartment.'

'

Naturally both women
suspected of closing their eyes if some- said "No." Whereupon with no fur-

one else has closed their palms. ther inquiries or inspection the detec-

Co-operative relations should exist tives again apologized and withdrew,

between citizens and the police before We queried whether the detectives

wrong doing occurs. The police re- spoke softly so that there might be

ceive much information not possessed no confessions in the presence of the

by owners of property which would owner, such matters being adjusted
often be of great aid to them. We "under four eyes."

know a western city where the policy of

reporting to landlords complaints or

suspicions regarding tenants has borne

excellent fruit both for owners and for In the process of casting our dragnet

public order. This combination in for every description of "suspect,"

good faith of the police and the land- the agent reported that two women
lord is hard for the underworld to tenants had awakened the distrust of

circumvent. If it obtained in all cities, the janitress, who said that, though
the repressive power of the govern- "livin' decent on the premises," she

ment against evil-doers would be believed they were "doin' business in

vastly more effective than at present, the neighborhood,
"

We are glad to record two instances Our close study of conditions in the

where information given by a police house led us to the conclusion that

captain to our agent enabled the latter these women and their reputed hus-

to frustrate underworld designs. An bands, "livin' decent on the premises,
"

ounce of such prevention is worth more had been magnets for the underworld

to public morality than a pound of and they were told to leave,

tolerated evil followed by deferred After the departure of these women
arrests, there was but one other undesirable

But one visit of the police may be arrival, a man and his wife who pre-
instanced which was at least not co- sented good credentials and made a

operation. My wife on an inspection month's deposit. Within two days of

of the house found two detectives in their arrival the janitress reported them
low toned conversation with the jani- to the agent as "suspect." With
tress. When questioned the detec- police aid it was found that they had a

FINAL VICTORY
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record. They remained for one un- unanswerable and no more lacking in

happy month, so watched by agent, discrimination than the extreme meas-

janitress and police that illicit business ures of the aforesaid owners,

was made impossible. When a mov- Since the forced exodus of the

ing van took their furniture, which the "bereaved husband," more than three

agent had put on the street, a police- years ago, neither agents, janitors,

man followed their circuitous windings collectors nor police have discovered a

in a taxi, noted the number of their single questionable tenant or inmate,

new abode and reported it to the cap- We congratulate ourselves that the

tain of the precinct station. Within cure of the social malady in our

a short time after this dramatic exodus house was completed while tenderloin

the wife died. The bereaved husband infection was still virulent in the

threatened a damage suit because of neighborhood. There were raids to

the shock to his wife's health caused by the right of us, raids to the left of

our persecution, but "his deeds being us, long after the last case of reasonable

evil," he was not anxious to bring doubt had been removed. Subse-

them into the light, and he did not cj[uently the plague of the underworld

fulfill his threat.
'

locusts passed on, driven out by an-

In spite of our expulsion of all ten- other commercial upheaval under

ants whose conduct had placed them which a long row of morally infected

under suspicion, we hold that tenants small dwellings in the block was torn

have a certain moral right of domicile down.

that a landlord is bound to respect. "regardless of expense"
lo eject all tenants because some are

bad involves a policy of harshness, In the course of our conflict a

which should merit condemnation even further administrative change became
when applied for purposes of house desirable. Our agent had acted in

cleaning. Discrimination may make a good faith to rid the house of unworthy
task more difficult but it is the method tenants, changed janitors frequently,

of justice. dispossessed many tenants on suspicion

The writer knew of one embarrassed gave new janitors proper orders, finally

citizen who, finding immoral charac- secured the "good janitress" and had a

ters in his tenement ruthlessly evicted clean record in his successful manage-
the entire tenantry, good and bad. ment of other properties for over

Another landlord, believing that one twenty years. But we decided that

race was responsible for immoral our situation needed closer personal
conditions in his house, banished all of attention than could be given by a

that race, guilty and guiltless alike, large concern working through its

To these instances may be added the corps of collectors. We therefore se-

statement of an Italian janitress who, cured a young but experienced agent
when asked if she was sure that every- who was his own collector, pledged

body in the house under her care was himself to make daily visits to the

entirely respectable, fervidly exclaimed house and to report directly to us.

with a bright, confident smile and We enjoined him, as we had the

comprehensive gesture that embraced former agent, to use the utmost care

the building from roof to sidewalk: and vigilance to keep the house free

"Yes, yes, all gooda peepul, all from all questionable inmates,

gooda peepul. All Italia, all Italia." The agent was further instructed

Such naive and glowing patriotism is that no financial loss involved must be
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considered. In fact during the period
of sporadic moral infection there was
not only no income from the house,

but an actual deficit each year. Net
returns of $1200 to $1500 were blotted

out and for the year of our sharpest

struggle the deficit was $1,105.60.

Thus the owners heavily "paid the

piper" to carry through their fight

with the underworld. It should be

added that there were no unusual

expenditures during the periods of

deficits, nor did the demand for apart-
ments decrease. Again and again the

agents reported many applicants ready
to pay our price and more to fill all

vacancies, but they were not above

suspicion. In consequence the house

for a period was more than half empty,
but after the passing from our street of

the underworld push, it was again
filled to capacity with respectable
citizens. Our "

good janitress
"
did her

part in carrying out our policy of

exclusion, even exercising the veto

power freely on her own initiative.

She once remarked half penitently.
"No doubt many's the decent woman
looking for an apartment I've insulted

and turned away just because she was
dressed more stylish than I thought
she ought to be!"

To make assurance doubly sure we
had special agents watch the house

every night for a period. They gave
us not only reassuring testimony re-

garding our efforts to make and keep
the house clean but also furnished

valuable information as to the moral

obliquity of the neighborhood. To
those who may be called upon to

tread our thorny path we recommend
such employment of detectives as

both informing and protective.

SOME CONCLUSIONS

The good faith of owners of tenement

house property, under conditions simi-

lar to those of our house, may be easily
determined. Prostitutes, if known to

be such, are regularly charged and pay
higher rentals than others. If the

owner draws an unusual rental he

presumptively has knowledge of the

character of his tenants. Both our

agents told us that they had learned to

be at once suspicious of any offer of

excess rental, whatever the pretext.

During the period of moral infection

three tenants were convicted out of six

arrested, one of the latter, as previously
stated, on the agent's complaint.
Four convictions were of outsiders who
were neither tenants, boarders nor

roomers; two of these probably se-

cured entrance to the hallway through
some trick or device, two were friends

of a tenant. Of the inmates of the

house convicted, five were merely
boarders or roomers for whose admis-

sion the agent was not responsible.
Three tenants and one boarder ar-

rested were discharged after a hearing

by the magistrate.
The full record shows that the activi-

ties of the agents resulted in the evic-

tion of twenty-three tenants, those of

the police in the arrest of six tenants.

Three of the latter were discharged by
the court but nevertheless were sub-

sequently evicted by the agent, thus

actually making a total of 26 evictions

of tenants by the agents, three through
the police.

When the frailty of the boarder class

became evident we consulted real

estate agents other than our own as to

the feasibility of a blanket order for-

bidding tenants to take boarders and

roomers. We were told that the cus-

tom of taking boarders was so universal

and so necessary to tenants of small

families and small means that such a

measure would be not only harsh to

honest tenants but unworkable, and

that after all every man's flat was his

castle. We met the situation by hav-
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ing the occupations and business of

every member of every family, in-

cluding both boarders and tenants,

ascertained and recorded by the agent.

From this recital of a landlord's

actual experience face to face with an

evil environment and the determined

onsets of the wily underworld, ques-
tions are raised for property owners

who are ready to meet new legal and
moral responsibilities and for all be-

lievers in social progress. It is beyond
debate that no one can fulfill these

responsibilities and knoTN^ngly let his

property to social outcasts for the

very purpose which makes them out-

casts. In the light of recent scientific

inquiry intelligent men and women
have come to see that the pleas of the

"necessary evil" and of the tolerated

district as defenses for the irresponsible
landlord have crumbled.

The new obligations imposed upon
property owners demand that they

adopt, to quote one of our leading

bankers, "that broader view of genuine

citizenship, one that is willing to serve

the state actually as well as theoretic-

ally.
" Hence they should unswerv-

ingly and without protest share with

the police the burden of protecting

public morals.

The twentieth century is profoundly
concerned with social democracy and
that concern is being felt by an ever

increasing proportion of our citizens.

As a people we boast our individual

enterprise and progress. But concern

by all for all is essential if the common
weal is to be advanced. Nor may we

always fastidiously elect our duties or

our share in the struggle. If the slum,
the red light district, and the squalid
and disease begetting centers of large
cities are to be abolished, and the new

democracy has decreed their extermina-

tion, citizens of all classes, in private as

well as public relations, must lend a

hand to the end that we may have
cities where not only "external order

and decency" obtain, but internal

order and decency as well, and where
the homes of the poor are as fully pro-
tected through private as well as public
effort against disease, vice and degrada-
tion as are the homes of the rich.

j_



A NEW PUBLIC SERVANT-THE MUNICIPAL
PSYCHOPATHOLOGIST-AND HIS TASK

OF SOUL-SAVING
BY MARC N. GOODNOW

The juvenile courts have uncovered the problem of the defective child.

The next step is to make the schools and local governments recognize the

defective children and get to them before they become court cases.

Detecting defective boys and girls has thereby been able to mould to a

and training them to become useful, large extent the public's attitude to-

self-supporting men and women is a ward the problem,

comparatively new idea in municipal The progress in juvenile research to-

government. In most communities, day has been a city movement—one

if any provision is made at all, the work that sprang from the tremendous need

is left to the school system. In others, for a wider, deeper knowledge of child

however, there is a growing sense of life and its growth or retardation under

responsibility toward this class of the influences of great centers of popu-

juveniles, as well as an increasing desire lation. Thus a greater service has

to detect them and prevent their been rendered the child in the city

becoming public offenders and charges, than the child in the country or the

Just why the defective child has small town. There are regenerative or

been so long neglected would be hard to detective agencies at work in the cities

define, unless the plain statement that nowadays that have not as yet been

the public in general, much less the duplicated in the smaller communities

municipality, has been unaware of the or the country outposts. From such

importance of the problem, will suffice, agencies as these, conducted for the

Probably the explanation that the city most part by the municipality itself,

has looked to the state for a proper the world is learning a new and dif-

handling and solution would be more ferent attitude toward the defective

nearly correct. But although the and the problem of defectiveness,

state has done a large and important
work it has up to now dealt more with

effects than with causes—it has taken

the child after he has been found to be Here is a typical morning in Chi-

defective, rather than dealt with local cago's psychopathic laboratory where
situations in an effort to prevent the boys from the juvenile court are ex-

child's becoming a public charge. amined mentally:
The city, it is easy to see, has been A djaiamic man, who answers to the

much nearer the problem; more inti- professional title of doctor, is busily
mate and familiar, in fact, with the moving about a suite of rooms con-

conditions from which defectiveness ferring with young ladies seated at

among children springs. The juvenile tables facing a nondescript assortment

court has brought the city into more of boys, girls, men and women. He
responsible touch with child life and stops to sign a paper or welcome a

306

A MORNING IN THE LABORATORY
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visitor or examine a rather dull looking had gone as far as the seventh grade,

person who has been brought in by an He knows the different coins and paper
attendant. During it all he never denominations shown him; he can draw
seems to release his hold upon a stop- designs from memory. But in repeat-
watch, ing six digits of the test he fails in two
On the tops of the tables, over which out of three trials. He says, in answer

the young women bend to catch the to questions, that if he missed his train

responses of those seated before them, he'd wait for the next; if he were struck

are blank forms on which are recorded by a playmate who was angry he'd

slowly a most amazing array of notes forgive him more readily than if his

and figures
—a collection which most playmate were not angry; that if he

persons would have difficulty in ex- broke anything that did not belong to

plaining without knowing the purpose him he'd expect to pay for it. He has

of the questions asked. Loiter for a a sense of right and wTong, as well as a

few moments near one of these tables charitable spirit; but he failed to see

and you will hear a conversation some- anything absurd, ridiculous or funny in

what like this: these four paragraphs:
"
Now, pay attention to this sentence "An unfortunate bicycle rider had

and repeat after me: 'I saw in the his head broken and is dead. They
street a pretty little dog; he had curly have taken him to the hospital, where
brown hair, short legs and a long tail.'

"
they do not think that he will recover.

Click-click. The stop-watch is in
"
I have three brothers : Paul, Ernest

motion. and myself.
The subject repeats the sentence

" The police found the body of a girl

haltingly and, click! goes the watch cut into eighteen pieces. They be-

again. The lapse of time between the lieve she killed herself,

asking and the answering is recorded "Yesterday there was an accident

and a word of encouragement thrown on the railroad, but it was not serious,

in: "That's fine." The number of killed was only forty-
"
Count backward from twenty," eight."

says the assistant. Click-click, says This boy was more than eighteen
the watch. The subject has barely years of age, and had gone through
finished the task when click! goes the seventh grade, but he could not meas-

watch again and the time is recorded on ure up to the test for an eleven-year-
the sheet of paper. old child. His mental age was less

Then a diagram is shown to the than ten years. How did he manage
subject for ten seconds and removed, to get through seventh grade?
He is expected to copy it from memory A lad of some eighteen or nineteen—and the stop-watch is held on him years faces the doctor. He has a

still. receding forehead, a red nose, pimples
This sounds like child's play; you on his face and a lack-luster eye. He

say to yourself that any child eight tells the doctor he was caught bumming
years old could answer these tests on a train and brought into the boys'

right off. No doubt of it. But the court for vagrancy,
person before you is perhaps twenty or He has uttered only a few words

twenty-five or even thirty years of age. when tlie doctor extracts half a dozen

What does it mean.^ pins from the lapel of his coat and
In another corner of the room is a begins jabbing them point first into

boy who left school at fourteen. He the boy's forehead and both his hands.
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The boy never winces, but goes right

on talking. He has not felt the pins

pricking him, but they are there,

nevertheless—three or four protruding
from his forehead and as many from

his hands. The doctor might have

shown the condition of the boy quite as

well if he had placed the subject's

hands and arms above his head and
told him to keep them there. He
would have been unconscious of the

fact and might have stood so for hours.

The boy is feeble-minded; every
test and indication prove it. Yet he

is brought into a court to be punished
for something for which he is not

mentally responsible. He is not a

dangerous defective but the doctor

knows very well that he is the type that

should be safeguarded as far as possible.

But there is no place to send this boy
or the other hundreds of his kind who
come into the Chicago courts annually.
Even the schools specially fitted to

train defectives are inadequate; the

psychopathic laboratory, under the

direction of Dr. William J. Hickson, is

showing that there are too many
defectives for the school facilities

provided.
Dr. Hickson's laboratory in the

municipal court building is a detective

agency—a place in which defectiveness

is detected so that, in so far as it is

possible, the municipal judges may do
what they can to treat the defective

rather than to punish him.

THE CORRECT TREATMENT

"Under present conditions," said

Dr. Hickson, "the average mental age
of the boys brought to us is about
8.69 years. These mental children

deserve our pity rather than our pres-
ent attitude of indifference, for they
are irresponsible.

"They should not be driven from

pillar to post, relentlessly hounded,

treated with contempt and punish-
ment, as they now are, under the

blanket of our ignorance. Light on
this subject must be spread broad-cast

at once and the proper humane,
medical and constructive means in-

stituted to change the situation."

It has been the hope that, mth the

mass of data collected by the psycho-

pathic laboratory in the municipal
court of Chicago, new laws can be

written upon the statute books and a
new era of adequate treatment for

defectives begun.
"What the majority of our feeble-

minded offenders need," Dr. Hickson
continued to me,

"
is a life in the open,

on a farm, away from the city. City
life—even small town life—is much too

complex for their mentalities. They
do not comprehend it; they are not able

to live in it with safety to themselves or

to society. Their segregation would not

be isolation to them, for the simplest
life that can be devised for them is

as much as they can assimilate. The
strain on a normal mind in the midst

of a complex city life is often sufficient

to break it down.
"These persons should be pro\aded

for on state-owned farms, where they
can be trained to produce and aid in

supporting the institution. They may
never become self-supporting them-

selves, but such employment would add

greatly to their physical lives and at

the same time make their burden on

the state much lighter. At ^'ineland,

New Jersey, for example, feeble-

minded boys have cleared acres upon
acres of timber land and increased its

value threefold.
"

SEGREGATION IN SCHOOLS

The public school system also is to

be charged with an improper classifica-

tion of mental ages in its grades. In

cities where no special provision has
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been made for subnormals or defectives,

these unfortunate juveniles are pushed
ahead beyond their years by the teach-

er's own system of leniency and her

anxiety to make a good showing, and

the normal pupils are held back on ac-

count of the subnormals in the same

grades. This accounts somewhat for

the sad lack of correlation between the

pupil's mental age and his school grade.

The new step in this growth of civic

responsibility toward the delinquent
and defective child is in the establish-

ment of schools specially equipped with

apparatus and teachers for the proper

supervision and instruction of children

who do not fit into the normal school

life. Because of the peculiar effective-

ness of its relationship with the delin-

quent and dependent child, as well as

the defective child, the city of Mem-
phis stands out in striking contrast to

many other cities in this country.

"mother west" at MEMPHIS

Mrs. Mary B. West of that city

became so interested in the total lack

of any regenerative work for school

truants, defectives, delinquents and

dependents that she induced the mayor
and his council several years ago to

establish an independent institution

which was later called the Mary B.

West Special School. Into this school

were turned all the children in the

public schools of the city who showed

any tendency whatever toward defect-

iveness.

At times there are a hundred boys
and girls in this school receiving in-

struction in thecommon school branches

as well as in manual training and
domestic science. A "model cottage"
also is a feature and is taken complete
care of by delinquent girls. It is

considered a rare privilege by these

girls to be allowed to learn how to

become efiicient housekeepers, home-

makers and cooks, and many of them
later take up responsible positions as

domestics.

Boys who have no parents, or whose

parents are hopelessly out of touch

with them and their real needs and

natures, have been sent to the school

in preference to being turned out into

the streets and alleys to acquire train-

ing and habits which lead them into

criminal lives. Under wise guidance
and direction these young derelicts

have learned a useful trade and later

have been apprenticed or set up in

business for themselves.

Mrs. West always has taken much
care to present to the incoming boy or

girl the home atmosphere which she has

proved is so vital in their reform. She

is a mother in the real sense of the word
and dozens of young charges know her

only as "Mother" West.

"One can't help loving them all,

even when they are almost incorri-

gible," she said to me. "You cannot

forget that they are seldom responsible

for their plight and it makes one's

heart fairly bleed at the thought of

sending them back into the world un-

prepared and unequipped for life or

livelihood.
"

The ingenuity of Mrs. West and her

specially trained teachers shows in

many instances. The children take

so much pride in their manual training

or domestic science work that these

features of the school have become
the rewards for good conduct. Once

threaten a pupil with the loss of his

reward and he becomes immediately
submissive and tractable.

The West school has, in fact, been so

successful in making the boy and girl

feel perfectly at home that in many
instances it is a problem to induce the

children to leave. One boy in Missis-

sippi got into the habit of running away
from home and making straight for the

Memphis school. His father some-
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times even anticipated the boy's ar- these more or less dereUct pieces of

rival at the school by a check covering humanity. To do this it is not only
the expense of a short visit with necessary to know what the home and
"^Mother" West and the expense of neighborhood of the child are, but to

his return home. The solution came know something about the child him-

only when the boy was given the self. If we can study him for a time

proper direction in a life work. under everyday living conditions—in

home and school, at work and play
—

we can size him up mentally, physically
and morally, and thus be in a fair

In Detroit, typical of other American position to determine what are his

cities only a few years ago, boys await- possibilities and w'hat is the best thing

ing trial were locked together in one to do for him.

room in the county building, with no "Sometimes it happens that a boy
supervision

—their meals being brought whose record is incorrigible is found to

to them three times a day. Idleness be not a subject for reform, but a sub-

and worse than idleness prevailed, ject for a backw^ard or feeble-minded

and conditions were unspeakable. The school. Cases of truancy, theft or

girls were kept in charge of the police even more serious offenses frequently
matron. need only a change of en^'ironment, a

When Judge Henry S. Hulbert as- little kindness and encouragement, or a

sumed charge of the juvenile court of friendly warning."
Detroit in 1909, however, he began to Now^ that Detroit has gotten started

change all that. The boys were sent toward a policy of real juvenile help-
either to their homes or the Ford fulness a thorough study of every side

Republic until their cases could be of the child's development is being
heard and the girls were soon provided made. When a case is called there is

for by a Girls' Protective League, laid before the judge a chart showing
It was supposed at the time that these the juvenile's standard of scholarship,

delinquents were merely delinquents; a his work, his physical condition, mental

study of their mentality had not then temper and status, and such other in-

been made. What is being discovered formation of home life and antecedents

since the erection of a new detention as may be necessary or obtainable,

home for both boys and girls in proving This furnishes the court with a clearer

the truth of Dr. Hickson's statement picture of the child's make-up than

that less than 20 per cent of the boys could be obtained by hours of ques-
sent to the reform school in Illinois tioning.

from Chicago are normal; in other When it is realized that somewhat

words, more than 80 per cent are less than 20 per cent of the boy of-

defectives in some one phase or other— fenders being sent to the reform schools

and this under a rather lenient classi- are normal, it is safe to say that

fication, too. considerable progress on the part of
"
It is not a question of the mere fact the larger cities of the country is

that a boy stole or that a girl fre- necessary to cope wnth the situation,

quented a disreputable cafe. The Dr. Hickson said recently that in his

important thing is to find out why they opinion the movement toward a proper
did it," said Judge Hulbert, "and to understanding of the problem is grow-
discover what the possibilities are for ing rapidly. Psychopathic clinics now

making something worth while out of are being held in a number of the larger



1919] MANAGING A TEMPORARY TOWN 311

cities and many of the more progressive schools and courts the supply wall no
smaller cities are ready to embark doubt be forthcoming within a short

upon the same course, but they are time. The psychopathologist will, in

finding a great obstacle in the lack of the near future, have as secure a posi-
available experts. But since the de- tion under mimicipal government as

mand has become so obvious for trained the city engineer or the health physi-
men to test juvenile offenders in cian.

MANAGING A TEMPORARY TOWN
BY J. O. HAMMITT

Head of Community Department of Air Nitrates Corporation

During the war the ordnance department built about a dozen temporary
cities offrom five to thirty thousand population each, for the employes

of great explosive plants. They rank among the miracles of the tear.

They naturally were given little publicity and they are already melting

away. Muscle Shoals, however, will become a permanent community.

Winning the war required battle on But the site was four square miles of

the fields of France. Battle in France corn and cotton fields, adjacent to no

required artillery. Artillery required city of considerable size. To build the

shells. Shells must be filled with plant required a working force upwards
nitrate explosives. The ordinary sup- of 20,000. For this working force

ply of nitrogen was less than 25 per there must be housing and facilities

cent sufiicient. for living. Hence, winning the war
Here was the neck of the bottle. required a new towTi in northern Ala-

The air contains nitrogen. There bama on the banks of the Tennessee,

being plenty of air, the nitrate division Winning the war also required speed,
of the ordnance department faced the Shells delivered in 1920 could not win

necessity of employing atmospheric battles in 1919. The construction

nitrogen to make up the war require- town must, therefore, be assembled,
ments. organized, and the essentials for its

This required a series of air nitrate population provided in a period of

plants, the biggest of which, utilizing months.
the cyanamid processes, by arrangement Early in January, 1918, it had a few
with American Cyanamid Company, temporary buildings and a population
was built at Muscle Shoals, in northern of 300. This had jumped by the end

Alabama, on a site properly located of January to 1,000, by the end of

from the viewpoint of inland safety February to 3,900, by the end of

from enemy attack, availability of raw March to 4,700, by the end of April to

materials, proximity to the largest 9,000, by the end of May to 14,000,

market for nitrate fertilizer after the by the end of June to 16,000, by the

war should be won, opportunity to use end of July to 20,000 and by the middle

the great water power already projected of August to more than 21,000. A
by the government to be built on the population multiplied by seventy in

Tennessee river, and other advantages, seven months! After that it de-
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clined, because the construction town

was necessarily temporary, though al-

ready a start had been made in building
for the operating force a modern,

permanent industrial city which when
the plant is again set in motion for its

peace-time purposes, will have a popu-
lation from twelve to twenty thousand.

Here were some rapid-fire problems
in city management, quite out of the

ordinary. A brief discussion of a few

of them may perhaps have suggestive
value even for those who have grap-

pled with the problems of a permanent
community.

AL'V.NAGING A CITY AND ALL ITS BUSINESS

We were not limited in Muscle
Shoals to the mere matters of city

government, but in addition operated
all the purveyors

—the entire retail

business of the construction town. It

was the extreme of municipal owTier-

ship and operation. We were sole

landlord and the only store keeper.
In the government itself, we were

not bound and hedged about by the

municipal laws of any state, because

the reservation was under the direct

management of the ordnance depart-
ment. Nor were we limited by federal

laws relating directly to city govern-
ment, because there were no such laws

in the federal statutes.

The following departments were set

up under the supervision of a commu-

nity director:

Camp supervisor's department, in

charge of the maintenance of all build-

ings, fire protection and sanitation.

Everything from the repair of a door

knob to the remodelling of groups of

buildings for new occupancy or the

laying of steam mains was under the

direction of the camp supervisor. He
delivered coal, wood and ice to about

1,500 points on the reservation, two
miles square. He operated central

heating plants. He removed and dis-

posed of all trash and wastes. With
modern apparatus he put out fires.

His maintenance organization was on
call day and night, with carpenters,

plumbers, steamfitters, sheet metal

workers, locksmith, typewriter re-

pairer, glaziers, painters, electricians,

general mechanics, laborers and teams.

Commissary department, which pre-

pared and served the food. The chief

of commissaries, besides operating all

the eating places, conducted an enor-

mous bakery whose products were par-

tially sold through the retail stores.

In one day it produced 13,000 loaves

of bread, each twice the size of an

ordinary baker's loaf, 1,000 pies, 100

dozen cakes, 60 dozen cinnamon rolls,

and 150 gallons of pudding.
Business department, which managed

revenue producing activities—stores,

canteens, motion picture theatres,

pool parlors, tailor shop, dry cleaning

establishment, barber shops, news

stands, a hotel, a vegetable farm, and a

hog farm where 1,000 hogs were raised

on the waste from the eating places.

Some of the hogs were slaughtered in

his slaughter house, put through the

regular packing house course, and
served in the eating places or sold

through the retail stores. The com-

munity's capacity for pork consump-
tion not being equal to the supply,

however, hogs were sold on the hoof.

The business supervisor operated a

great laundry which not only washed
all the camp linen and blankets, but

did custom work for the community.
It cleaned 7,493 pieces in a day.
Health department, which operated

the hospitals, treated the sick, pre-
scribed and supervised sanitary meas-

ures, and conducted preventive health

campaigns. Since the service was

entirely free of charge, there was no

competition even in out-patient work.

Education and welfare department,
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which conducted the schools and organ- sisting of one Hall's emergency first

ized and managed community recrea- aid kit, one pair of bandage scissors,

tion facilities. and one pound of absorbent cotton, he
Real estate department that rented proceeded to treat the ailments of a

and managed the family quarters population multiplying with such ra-

which were the only ones (besides pidity that it was not long before he
rooms in the hotel) for which any rent found himself in charge of the health

was charged. department and hospitals of a sizeable

Housing department, which assigned city,

to quarters everybody except the In some respects the conditions were
families, and also a few hundred fam- favorable to propagation of disease,

ilies that lived in tents and paid no The winter was the severest that had
rent. This department took care of visited northern Alabama since the

all the dormitories, furnishing janitor first records were made. Ice floes on
service everywhere. the Tennessee river were such as had
Then under separate jurisdiction never before been seen by the oldest

from the community directorate were inhabitant. The government reserva-

the police and gaiards, who not only tion itself, when not covered with snow,

kept order within the community but was frequently a great marsh where

guarded all entrances through the men worked in mud above their

plant fence to prevent unauthorized knees. It was not proper weather for

persons from entering. This depart- road building, but the construction
ment also at times conducted its own must go forward at fever haste regard-
courts to impose penalties upon minor less of the unsuitability of the season,

offenders. Southern negroes, with whom pneu-
Within our limitations of space it is monia is generally fatal, worked long

not possible to discuss all these depart- hours under these unaccustomed condi-
ments in detail, and our attention tions and then, at night, threw them-
had best be concentrated, therefore, selves on their bunks without even

upon some of particular interest from removing their wet clothes. A local

the viewpoint of city management. pneumonia epidemic developed among
the negroes in the spring of 1918.

Later in the year it was necessary to

combat the danger of typhoid fever

which has decimated so many construc-

The nucleus from which the health tion camps. Housing on the reserva-

department grew was a physician im- tion of great numbers of mules and

ported from the city of New York who horses established breeding places for

arrived early in January, 1918, and flies that required continuous attention,

was given a small ofiice in one of the iMoreover, the site of the plant was in

four temporary buildings which at the heart of the malaria district—not
that time constituted all there was of that this should ever have been urged
our construction town. He borrowed as a reason for locating it elsewhere,

from the chief of police the following There should be no malaria district

limited equipment of medical supplies: in any civihzed country. Without
100 aspirin tablets; about 50 c.c. pills; delaying the work of the construction
1 ounce of 10 per cent nitrate of silver; we succeeded in eliminating malaria
1 quart of carron oil; 1 pound of salts, from the Muscle Shoals section by
With this and a surgical outfit, con- abolishing mosquitoes through ditching

RECORD GROWTH OF A HEALTH DE-

PARTMENT
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and draining stagnant water or cover- small tool room could be carried about

ing pools with a thin coat of oil that a quarter of a mile out into the fields

destroyed the larvae. The mosquito and provided with a stove and a bed.

season did not arrive, of course, until There were no deaths from smallpox,

our community had had a few months Until the arrival of the influenza

to organize. During the summer I epidemic in the fall of 1918 it had not

heard a foreman say to a newly arrived been recognized as sound policy to

mechanic: "If you see a mosquito provide hospital facilities greatly in

any^^•heres around here, son, just call excess of the immediate requirements,
a cop and have him arrested. They In October, however, the demands for

ain't allowed in the reservation." hospital accommodations jumped to

Lltimately, what had been originally about seven times the supply. Here

conceived of as a first aid hospital had was a problem for the maintenance

grown to a complete modern hospital, department to meet by equipping
with four wards, quiet rooms, operating overflow and emergency hospitals,

room, X-ray room, drug-room, kitchen. Buildings designed for other purposes

dining room, doctor's office, examina- were of course taken for this use.

tion room, and a nurses' home located One recreation hall, for example, was
in a separate wing. By the end of provided with plumbing, additional

May a separate dispensary had been heat, cots, bedding, blankets, medical

added to which extensions were later supplies, doctors, nurses and patients

made from time to time to accommo- within eight hours. The patients were

date a dental, eye, ear, nose and throat started to this hospital in ambulances

and genito-urinary clinic in addition at the same time that, from another

to the surgical dispensary for first aid point, the facilities for accommodating
work. The capacity of this hospital them were still being carted,

was ninety-six beds and to it were During the eight months when the

added various overflow and emergency death rate was not affected by epidemic

hospitals so that, during the influenza influenza and pneumonia the deaths

epidemic when there were 639 patients, from disease were at the rate of 12.4

there was an emergency capacity of per thousand per year, which is lower

about 100 made ready but never used, than in most cities and congested sec-

tions in the same latitude and climate.

Of the 967 cases of pneumonia there

were 474 deaths, a mortality rate of

49 per cent, which compared favorably
From the beginning, however, it with that in army cantonments and

was necessary to improvise where the camps throughout the country where

demands, from time to time, exceeded it ranged from 55 to 82 per cent ac-

the facilities. An incident that oc- cording to published information,

curred \\ithin ten days after the arrival Next to influenza the largest class

of the first physician may serve as an of cases were surgical. In all 647 ma-
illustration. A man who entered this jor operations were performed in the

doctor's office at about 4 o'clock in the hospital, resulting in but three deaths,

afternoon was found to be suffering which is believed to be a lower per-
with smallpox. The county authori- centage than that of any of the metro-

ties had no place to isolate the patient politan hospitals.

so he was stationed under a big oak There were only two deaths from

tree, guarded by a policeman, till a typhoid, and it was not established that

ISOLATION HOSPITAL 3HADE WHILE YOU
WAIT
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even these two cases were contracted
^^^^^^ cleaning and sanitary

in the camp In the entire period from organization
January 1, 1918, to March 31, 1919—
fifteen months—there were only sixteen Most of the physical work in con-

cases of typhoid. Malaria was practi- nection with sanitation was performed

cally non-existent. by an organization of laborers and
Much of the success of the health teams directed by a superintendent

administration is due to the estab- who was called the chief of sanitation,

lishment of the Muscle Shoals sanitary This work was checked by independent
district of the United States Public inspection of the United States Public

Health Service. In the fall of 1918 Health Service. The sanitary division

the public health service moved its did all the work which in a permanent
main headquarters for this district to city is performed by a street cleaning
the government reservation and a department. Garbage was separated
consolidation of forces was accomplished and the suitable parts delivered at the

by which the entire health work of the hog farm. The remainder was burned

construction town was placed under in an eight-ton incinerator. Refuse

direct supervision of the federal public was burned at a dump. Manure was
health officers. This was the form of carried from the stables to the vege-

organization that fought the battle table farm for fertilizer. It was found

with influenza and, by the enforcement that when the farm labor could not

of stringent measures of sanitation, plow it under on the day it was deliv-

prevented a serious increase in the ered the farm became a dangerous
number of cases when the epidemic breeding place for flies, so the manure
reoccurred in various sections of the was treated with borax water in the

south in January and February of this proportion of an average of one pound
year. of borax to five gallons of water. If

this is thoroughly done one treatment

is suSicient to eliminate the fly breed-
WORK OF A sanitary LABORATORY • p x- ti i

ing oi an entire season. Barns and

Very early an institution called the stables were supplied with creosote oil

field sanitary laboratory was estab- and creo-disinfectant to keep do^\Ti fly

lished with a force of chemists working breeding. Around the eating places,

under the supervision of a sanitary butcher shops and houses in the colored

engineer. It performed many diverse quarter, where waste water was apt to be

services—water and sewage examina- carelessly thrown, the groimd was dug
tions, bacteriological examinations of loosely and saturated with chlorinated

milk, examinations of filter sand, man- lime. Tight metal garbage cans with

ufacture of sticky fly paper, special covers were used for holding all garbage

reports upon methods of mosquito and and these cans were cleaned and disin-

fly elimination, laboratory work for fected by steam,

the hospitals and weather reports.
Some physical work in connection with

camp sanitation was at times placed
under its direct control and supervision Two foremen and six laborers were

including the treatment of water, the detailed to mosquito elimination, and

operation of sewage disposal works and considerable attention paid to instruct-

the extermination of flies in the eating ing the foremen and men in regard to

halls by spraying. the habits and Ufe history of the

HOW MALu\RIA WAS ABOLISHED
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mosquito. The oil for spraying was a

mixture of four gallons of kerosene to

one of black oil and the quantity used

varied from ten to fifty gallons daily.

The oil was not applied to all pools

but only to those containing larvae or

which on previous inspection had

proved to be mosquito-breeding places.

This not only saved oil but increased

efficiency by exciting greater interest

on the part of the foremen who were

called upon to use ingenuity in locating

and destroying all mosquito-breeding

places each time they made an inspec-

tion.

SEWAGE DISPOSAL

The sewage passed into the Tennesse

river at a point above that at which

the water supply of several of the neigh-

boring communities was taken. To
avoid pollution of this water supply the

sewage was passed through Imhoff

tanks and disinfected. Prior to the

completion of the Imhoff tanks the

sewage was disinfected by a temporary

hypochlorite installation.

PROTECTION OF WATER SUPPLY AND
FOOD

Vital here as elsewhere, of course,

was a pure water supply. The first

drinking water came from a large spring.
Till January 21, 1918, water for all

purposes was hauled in barrels. Grad-

ually from this beginning there grew
first a temporary and subsequently a

permanent system both for the plant
and for the community with a main

storage reservoir of 65,000,000 gallons
and an adequate mechanical filtra-

tion plant. Frequent examinations

of the water were made by the field

sanitary laboratory. Until a construc-

tion camp population was located on its

water shed, the spring water was safe

without treatment, but this, as well as

the large quantities of river water used,

were treated from an early date both for

removal of dangerous bacteria and for

promoting the settling to remove tur-

bidity. There was no epidemic of water-

borne diseases in the construction town.

Food was adequately inspected by
the public health service, both upon its

receipt and in the markets and eating

places. Dishes in the eating places

were sterilized by immersion in boiling

water between services. A convenient

arrangement for this purpose was a

large sink, to which a steam pipe was
connected to keep thewater continually
at boiling temperature, and a wire

basket in which the dishes were im-

mersed and agitated by hand. Fol-

lowing this sterilization, the dishes

were allowed to dry instead of being

wiped with towels which might have

spread infection.

UNCLE SAM's school PROBLEM

In many such war construction towns

there were children of school age. At
Muscle Shoals we had a school popula-
tion of more than a thousand, though
most of our people were construction

male labor, living without families in

barracks and dormitories. The school

problem was unusual, because the

children came from all parts of the

United States and from Canada, and
had received their training in all sorts

of institutions from the one-room dis-

trict school to the best developed sys-

tems in the large cities. Furthermore,
the labor turnover affected the schools.

About one sixth of the entire enroll-

ment would leave each month, and
new pupils come in to take their places.

Because of the variety of their previous

instruction, it was not easy to place the

children in proper grades, and they

required much indiAddual help.

The secretary of war met this situa-

tion by creating the community or-

ganization branch of the ordnance
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department which, with advice and aid was of greatest importance. Red
of some of the greatest school men in Cross and other war drives, baseball

the country, prescribed the courses of leagues and contests, numerous social

study and recruited teachers from the clubs and associations and even the

best established systems. It is doubt- calls for volunteer help in fighting the

ful if, for a school population of equal influenza epidemic were means to this

size, any community ever had a more important end.

competent teaching force than Muscle There was no extensive program,
Shoals. The teachers in the majority however, of supervised recreation,

of instances were enlisted for the war Certain facilities were provided for

with the understanding that their posi- entertainment, but the people of the

tions in the great systems from which construction tcwTi organized their own
they came would be kept open for them, amusements. There were moving
The schools were appreciated gener- picture theatres and pool parlors,

ally by the parents, for many of whom canteens where soft drinks and ice

they were undoubtedly the best their cream were served, recreation halls

children had attended. Attendance with cozy open grate fires, baseball

was maintained without the slightest fields, an open air amphitheater where

necessity to enforce truant laws. The boxing bouts were held, a picnic ground,
schools were one strong influence in barbecues in the neighboring country,

creating a community spirit, community Christmas trees, a great
Fourth of July celebration with con-

tests of volunteer fire companies,
and throughout all seasons of the year

This matter of making the hastily invitation dances—often several dances

assembled population recognize a local on one night. The recreation officials

community interest in Muscle Shoals were in touch with these various activ-

was, in fact, one of the most interesting ities for the purpose of suppljang such

featuresof the job of town management, facilities and equipment as were re-

Most of the people came only to do quired, but it was found that the

their part in building the plant and community spirit grew better with the

had no expectation of long residence effort of the rapidly assembled popula-
in the community. In the months tion to entertain itself than with any
when labor turnover was greatest, the ready made program of recreation that

population was often made up about might be officially provided for them,

equally of three separate groups
—those The churches also helped,

coming in, those going out, and those What we needed to complete the

planning to stay a while longer. They fourth largest city in Alabama, raised

did not easily see their stake in the in the corn and cotton fields of Muscle

community as they would in a settled Shoals in less than a year, was assur-

city of permanent residence. There ance of continued operation of the

were no elections of the town officials great plant and a charter giving the

and no occasion for political contests people a voice in their government,
and meetings. The form of town These might have come if the war had

government was prescribed and its continued. The code of Muscle Shoals,

ofl&cials and employees appointed with- approved by the ordnance department,
out consulting the suffrage of its people, would have opened the way to self

Under these conditions anything government. But the Kaiser quit too

that contributed to a community spirit soon.



THE PSYCHOLOGY OF THE REFORMER
AND THE STAND-PATTER

BY HENRY W. FARNAM
Yale University

Recognizing our moral right to possess our own literary portrait, the

Unpopular Review generoiisly shares with us these excerpts from
"The Psychology of Reform'" which it published in a recent issue.

I. THE REFORMER

The situation which creates the need
of reform is usually one in which those

who enjoy rights either lack the eco-

nomic power or the ability or the

inclination to use them wisely. . . .

When such a dislocation begins to

show itself, certain people of excep-
tional keenness of perception or sense

of justice begin to agitate reform.

Sometimes they are those who have
suffered some personal wrong from the

abuses complained of. Quite as fre-

The yoke he bore shall press him still.

And long-ingrained effort goad
To find, to fashion, and fuKl

The cleaner life, the sterner code.

But every reform movement con-

tains a great many variants upon this

ideal, and occasionally includes some

alloys and some counterfeits. Like
an army, it has to use different types
of fighters adapted to different kinds

of work and different stages of develop-
ment. It is usually preceded by the

pioneers or scouts — people of intense

quently they have no egotistic interest conviction, singleness of purpose, and
in the matter, but are moved by sym- courage. Very often the persecution

pathy with the oppressed, or by to which they are naturally subjected

patriotism, or by some other altruistic develops a certain fanaticism and
drives them to extremes. These are

the Savonarolas, John Knoxes, Robert

Owens, Garrisons, John Browns, and
Carrie Nations. A certain amount
of fanaticism is often necessary to

give them the driving force; it is

like the high tension current that

spans distance. While their radical-

ism arouses opposition, it gives what
modern parlance calls "good public-

ity"; it advertises the evils that need

reforming. If Samuel Plimsoll had
not felt the injustice of the sailor's

lot so intensely as to lose his temper in

the House of Commons, the merchants

shipping act might never have been

passed.
The scouts are often followed by the

engineers who prepare the way by

impulse. A man of this type is Kip-
ling's ideal reformer:

. . . who, bred and taught

By sleek, sufBcing Circumstance—
WTiose Gospel was the apparelled thought,
Whose Gods were Luxury and Chance—

Sees, on the threshold of his days.

The old life shrivel like a scroll.

And to unheralded dismays
Submits his body and his soul;

He shall forswear and put away
The idols of his sheltered house;

And to Necessity shall pay

Unflinching tribute of his vows.

He shall not plead another's act.

Nor bind him in another's oath

To weigh the Word above the Fact,

Or make or take excuse for sloth.

318
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science and study. They furnish the

intellectual basis of the movement.

They are men of the type of Helper
in the anti-slavery movement, or of

the committee of fifty in the move-

ment to regulate the use of alcohol.

Their work is often unobtrusive and

at the time may seem to be of little

value, but they lay the foundation on

which others will build.

The artillery of the reform move-

ment is represented by the orators

and the pamphleteers. They open
the way for the final onslaught of the

infantry, which marches in when the

mass of the people become convinced

of the need of reform, and uncon-

sciously become reformers.

The strategist of the reform army
is the statesman, who waits until

the scouts and the engineers have

done their work, and until he has gath-
ered sufficient artillery and infantry

to carry the day. Lincoln was pre-

eminently of this type. The real

statesman often has to occupy a

middle ground, appearing lukewarm
to the eyes of the radicals, and radical

to the eyes of the conservatives. He
has to endure misrepresentation in

silence, but it is upon his ability to

weigh the different forces involved

that the victory depends.
As the reform army increases in

numbers it inevitably becomes diluted

in quality. The men of conviction

are joined by others who are influenced

mainly by class interest, or who are

swept along by public opinion, or who
merely like to be on the winning side.

When success is assured, there are

not a few whose motives are purely
sordid and who take advantage of the

public sentiment to feather their own
nests. They are the camp followers

of the army, and not seldom bring
the very word reform into disrepute.
When class interest becomes predom-

inant, reform may turn into revolution.

II. THE STAND-PATTER

Vested interests are the greatest
obstacle to reform, and there is hardly
any institution which is not tied up
with such interests. The feudal lords

had their estates and their feudal

privileges. The Church of Rome had
its great investments in church build-

ings, schools, and monasteries, to say

nothing of Peterspence and other

sources of income. Slavery had its

plantations. The first impulse of the

conservative is to charge the reformer

with an invasion of the rights of prop-

erty. This was the great argument of

the upholders of slavery, but we find

it constantly repeated by those who
oppose tariff reform, liquor reform,
and now even the reform of our extrav-

agant habits in order to finance the

war. Anyone who advocates saving
or economy is liable to be branded as

an enemy of business.

Besides the inevitable reaction of

the pocket nerve, another common
obstacle to reform is found in the men-
tal inertia (euphemistic for stupidity
or laziness) of the great mass of the

people. Their favorite argument is

that the reformers are undermining
the foundation of ethics or politics or

society. They are temperamentally
Bourbons; they learn nothing and

forget nothing. Often they have been

infected in early youth with certain

doctrines for which no mental serum
had been discovered. In our country
such a conservative force has been the

doctrine of states' rights. This was
the intellectual arsenal of the pro-

slavery forces at the time of the

Civil war. It reappeared as the enemy
of the conservation movement. It

cropped up in opposition to the regu-

lation of child labor by the federal

government. It blocked for years the

reform of our banking system. More

recently it has stood in the way of the
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reform of the army, even when the

weakness of the mihtia system was
obvious. It was resorted to in such

a relatively small matter as the pro-
hibition of the use of poisonous

phosphorus in the manufacture of

matches. It is before us now in op-

position to the prohibition by amend-
ment to the federal constitution of

alcoholic drinks.

When the stand-patter is not able

to deny the evils which the reformers

criticise, he often holds the reformers

responsible for those evils. Before

the Civil war the slave-owners claimed

that the persistency of slavery was due

to Garrison and the other Abolition-

ists, and that if the institution had
been left alone, it would have been

reformed by the southerners. An
able southern statesman has recently
maintained this thesis in a book. But
the evidence is all the other way. The
whole course of slave legislation in the

South was in the direction of confirm-

ing, not reforming, the institution of

slavery. We find a similar argument
brought up with regard to the liquor

problem, when the prohibitionists are

made responsible for aggravating the

evils which they criticise. There is

often this modicum of truth in such

contentions, that an active reform

movement almost always stiffens the

resistance of those who are opposed to

it. But some sober judges claim that

in both of the instances cited, the vio-

lent reform movement did not begin
until all prospect for reform from
within had vanished, and the tide was

setting towards the consolidation, not

towards the elimination of the abuses

complained of.

Another element in the psychology
of the stand-patter, which recurs with

remarkable frequency, is the tendency
to accuse the reformer of hypocrisy.
When the Abolitionists were showing
up the evils of slavery, Calhoun and

other southern statesmen retorted by
pointing out the bad conditions under
which factory hands lived and worked
in the North, and charged the Aboli-

tionists with being hypocrites. When
civil service reform began to be effect-

ive, the spoilsmen sneered at it as

"snivel" service reform. The liquor
interests inveigh against the temper-
ance reformers as holier-than-thous.

In fact this charge returns so fre-

quently that it has stimulated an
inverted hypocrisy, which is often as

far from reflecting the real life of the

individual as is the traditional hypoc-
risy of the Pharisee. There are not

a few people who are so afraid of being

thought better than they are, that they

go to the other extreme and affect to

be worse than they are. If hj'pocrisy
is the tribute which vice pays to virtue,

inverted hypocrisy is the tribute which
\'irtue pays to vice. The amateur

politician likes to seem to be one of

"the boys," even when he has little

in common \\ath them. The clergy-
man is pleased to be taken for a lay-

man; a really temperate man may
affect the manners of the barroom in

order to show that he is a good mixer;
the scholar sometimes poses as a sport.
The insider almost always has one

advantage in argument. He is usually
better informed regarding his fixed

interests than the reformer. The
slave owTiers before the Civil war knew
a lot about the social incidents of the

slave system which the Abolitionists

did not know. The spoilsmen know
a lot about practical government which
the civil service reformer, as such, does

not know. They appreciate the

diflBculty, when you have selected your
good man, of getting him to serve.

Hence, the insider is apt to despise
the technical blunders of the reformer,

and to regard him as visionary and

unpractical. On the other hand, the

insider is often blind to the broader
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aspects of the question, because he end in whole or in part, it often creates

sees so much of the details, and in its own vested interests, its own prej-

particular of the loss which would udices, its own conservatives. The
come to him from reform. This has reform movement of one generation
been a striking characteristic of the then crystallizes into reaction in the

insider in our public service corpora- next.

tions. Many of them have been so This tendency of reform to harden

successful in overriding public opinion, into reaction is aided by the fact that

that they have over estimated the the individual reformers, as they grow
indifference of the general public, older, naturally tend to become less

They have not taken to heart Lin- receptive to new ideas. The story of

coin's: "You cannot fool all of the their past achievements becomes a

people all the time." legend which they revere, and they

Enough has been said to show that cannot always realize that what was
in all reform movements, whatever real progress in their youth, no longer
the immediate question, there are meets the needs of the times in their

certain typical mental attitudes. As old age. . . . Every law which

soon as the slogan of Reform has been has been passed, every reform which

sounded, the experienced psycholo- has been carried, is liable to develop

gist can predict with a fair degree of abuses or faults which were not

confidence that certain characteristic realized in the beginning. If the

groups will show themselves on each reformers could constantly maintain

side of the controversy, and that in an open mind, reform might then be a

the action and reaction of the attack steady, quiet process instead of pro-
and the defense, certain types of ceeding by jerks; and revolutions,

argument and rejoinder will be used. with their reigns of terror, would be

When reform has accomplished its supplanted by quiet evolution.



DEPARTMENT OF PUBLICATIONS

I. BOOK REVIEWS

Towards Citizenship^

One of the by-products, and by no means the

least important, of the Great War, is a general

feeling of dissatisfaction with the existing meth-

ods of training and preparation for citizenship.

Autocracy, in Germany at least, trained its

people to fit into its scheme of government, but

what democratic country before August, 1914,

adequately prepared the whole body of its citi-

zens for the duties of citizenship or for an intelli-

gent understanding of the civic tasks that lie

before them. Professors Woodburn and Moran
have prepared a suitable text-book in govern-

ment which, though intended for use in second-

ary schools, might very well be put into the hands

of older students and indeed of intelligent voters

who at present in many cases have but the hazi-

est notion of how government functions. The

book explains concisely and clearly the inter-

relations of federal, state and municipal govern-

ment and the characteristics and powers of each;

the machinery of party; the system of taxation

and other matters without a knowledge of which

no one can cast a vote intelligently. The authors

referring to the common view that voting is

not a "right" but a "privilege" say that it is a

purely academic question which of the two names

we apply to it. But is it not time that citizens

should look upon the vote as an important duty,

which should never be omitted and which should

be discharged with the most conscientious care?

The authors have no hesitation in speaking

in plain terms of anything which appears to them

to be WTong or undesirable. "One of the great-

est evils in American life" they say "is the

deplorable lack of efficient, vigorous, and con-

stant law enforcement. America holds rather

a unique position among nations in this respect.

There were ninety-six lynchings in America in

1914. Ours is the only civilized country on the

^ The Citizen and the Republic. By Jarafts Albert

Woodburn and Thomas Francis Moran (Longmans,
Green & Co., $1.50).

The Eve of Election. By John B. Howell (Macmil-

lanCo.,$1.25).

The Little Town. By Harlan Paul Douglass (Mac-

mmanCo.,$L25).

globe in which men are burnt alive by lawless

and fiendish lynchers. Of course, to the extent

that such savage and horrible practices are tol-

erated, we are not civilized, but barbarous.

The community which practices or condones such

lawless and public murders degrades itself and

brings a reproach upon the state." There are

many cities, where not merely secondary school

students, but also newspaper editors and other

voters who have arrived at the years of discre-

tion need to be reminded that "there is no Demo-
cratic way of removing city garbage or getting

a good supply of pure water, nor a Republican

way of safeguarding the city health. Political

parties are not divided on such questions as to

whether there should be a new high school

building or whether the city streets should be

better paved, or whether the police should

enforce the law."

The illustrations in this volume are clear and

appropriate, the topics suggested for discussion

are well-chosen and the references are full and

up-to-date. There is an occasional slip-shod

statement like this "as was promised in the

Magna Charta several hundred years ago" (as if

the date of Magna Charta should not be def-

initely mentioned!). The references to the de-

tails of the commission and city manager forms of

government are now a little out of date, but this

is not the fault of the authors as only a vigilant

committee specially appointed for the purpose

could keep abreast of all the numerous changes
in the forms of mimicipal administration.

The Eve of Election, as its name suggests, has

been inspired by Whittier's well-known lines,

and although it is perhaps a little far-fetched

to use one of the poet's stanzas as a text for each

chapter, the spirit in which the book is written

is only too much needed and only too seldom to

be found. The author during many years of

editorial experience has been able to study polit-

ical activities at close range. Although he has

seen the dark side of politics, he still retains his

faith in "the common sense of most" and in the

average man's sense of fairness. He has high

hopes of the new woman voter and thinks that

the grant of the franchise to women will raise

322
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the standard of moral and civic value for the

ballot. Unless both sexes regard the vote as a

moral trust and an opportunity, politics will

never be lifted out of the mire and we shall

continue to be under the rule of the boss and the

machine. In other words there can be no hope

of clean and sane and efficient government.

The large cities on this continent have, per-

haps, had more than their fair share of attention

from the reformer and the sociologist. Mr.

Douglass, the secretary of the American mis-

sionary association, addresses himself directly

to the mind of the little town, which he has care-

fully studied, particularly in its rural relation-

ships. Many people think that the small town

i^ decrepit because it is for the most part doomed

to lose its progressive elements. Mr. Douglass

is convinced that we must look to it for leader-

ship in the betterment of the open country.

His book is a careful and suggestive study of

the little town's people, its structure, its institu-

tions and its ideals. "Little townspeople" he

says acutely
" become rapidly partisan over their

leaders and the causes they represent
—their

denominationalism, their politics, their com-

mercial rivalries. In the city all the functions of

life are performed steadily and in large measure,

anonymously, their reasonable average of suc-

cess or failure being assumed without bitterness

and without special pity or affection. In

capacity for love and hate Littleton has no

equal." And it is just because he is aware of

these foibles, that Mr. Douglass in his conclud-

ing chapter on "the little town's program" is so

sane and practical and, in the best sense of the

word, up-to-date.

R. P. Farley.

Keeping Our Fighters Fit. By Edward

Frank Allen and RajTnond B. Fosdick. New
York: Century Co., 1918. $1.25.

For the first time in history, as President

Wilson remarks in his Foreword to this volume,

an effort was made from the very beginning to

surround our enlisted men "both here and

abroad with the kind of environment which a

democracy owes to those who fight in its behalf."

This was largely the work of the federal com-

missions on training camp activities, organized
for the war and navy departments, and their

achievement on the whole has validated the

effort. The primary aim of these commissions

was to aid in what the book calls "the develop-

ment of a purpose"
—"to win the war. . . .

To make the men fit for fighting and after it

bring them back from war as fine and as clean

as they went is just plain efficiency." To
achieve this residt it was necessary to solve the

problem of the enlisted men's spare time, which

in previous wars, and in other armies even in this

war, has been given largely to idleness if not

active dissipation. The public is already so

familiar with the story of America's effort in

this respect that it is scarcely necessary here to

do more than allude to such methods as the

development of club life in the cantonments,

which served the purpose of promoting military

esprit de corps and filling in odd moments;

athletics, practised and supervised as both

recreation and education, and as having pre-

ventive value in keeping the men away from

vice; the cultivation of camp singing, partly

for its inspirational effect and partly as a dis-

sipator of the tedium connected with routine

duties; and the encouraging of the soldiers to

use what time they could in profitable reading.

On the whole, the social life of the camps bulked

large, as seen not only in the various local clubs

but in numerous hostess houses under the super-

vision of good and true women. Part of the

problem here involved was the establishment of

proper contacts between the camps and the

large centers to which many of them were

adjacent. This involved not only the promo-

tion of friendly relations between soldiers and

citizens, including local religious forces, but the

drastic cleaning up of various red-light districts.

A few towns, for instance, which felt at the out-

set that the local control of prostitution was

a "new-fangled notion" were brought face to

face ^ath the option, imder orders of the com-

manding officer, of effecting a "clean-up" or of

losing entirely the patronage of the camp. It

would be pleasant to believe, on the basis of the

record given in the volume under review, that

the government's effort in solving this problem

of \'ice was entirely successful. That would,

however, be almost too much to ask, and there

has been some recent testimony from indi\ idual

soldiers, for instance, that even despite the

various safeguards above alluded to sex matters

bulked far larger in the thought and life of our

enlisted men than might have been wished. It

is, in short, one of the outstanding indictments

of war that it tends to stimulate the passions of

men, though in the case which we are consider-

ing so much was done—more than ever before—
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to safefjuard, if not their morals, at any rate

their liealth by compulsory medical treatment.

In some instances, at least, it is encouraging to

know that the very ideals for whith the war was

fought helped many a man—and sometimes

whole units—to keep himself clean wlio under

different conditions might have gone wrong.

F. M. Crouch.

the "joint budget" system, while Massachusetts,

under a law which went into effect July 1, 1918,

instead of being the chief exponent of the legis-

lative budget, actually has an executive budget.

Exception might also be taken to Professor

Munro's analysis of types of budget-making

machinery.

C. C. Williamson.

The Government of the United States,

National, State and Local. By William

Bennett Munro, Professor of Municipal

Government in Har\ard University. New
York: The Macmillan Company, 1919.

648 p.' $2.75.

Through his well-known books on municipal

government, Professor Munro has established a

reputation as one of the foremost authorities in

that field. This prestige he now extends to the

whole field of American government by the pub-

lication of a volume which is in many respects

the best work of the kind available. Though

primarily a college text-book, it presents "a

general survey of the principles and practice of

American government" which should appeal

strongly to the general reader. The treatment

is lucid and non-technical without being either

superficial or "popular."

The author endeavors, as he states in the pref-

ace, "not only to explain the form and functions

of the American political system, but to indicate

the origin and purpose of the various institutions,

to show how they have been developed by law

or usage, to discuss their present-day workings,

merits and defects, and to contrast the political

institutions of the United States with analogous

institutions in other lands." It is needless to say

that even in these 648 meaty pages little space is

devoted to comparative government and rela-

tively little to merits and defects. It would

require two such volumes to do much more

than describe the institutions of federal, state

and local government, with some attention to

their origin.

Naturally in covering so broad a field many
important topics have to be passed over with

bare mention. In many cases, however, further

sources of information are cited in the footnotes.

It is but natural, also, in dealing with so wide a

range of topics that misstatements in matters of

detail should have crept in. It might be pointed

out, for instance, that New York State offers an

example of the legislative budget rather than of

The Food Crisis ant) Americanism. By
William Stull. New York: MacMillan Co.

$1.25,

The author wrote this book apparently to call

attention to his conclusions that mortgages on

American farms are increasing in number and in

amount in greater proportion than farm assets

are increasing; that the yield per acre on Ameri-

can farms is being reduced because fertility is not

replaced to the extent that it is taken out; that

the supply of labor on American farms is not in

proportion to the needs at any time of the year;

and that American farmers are growing poorer

while feeding the organized laborers of the cities

who are becoming better to do, though on wrong

principles of economics. Robert Ingersoll once

said that if it were true that all of us except a

few select Christians were going to hell, it was

high time something was being done about it.

If the American people could be convinced that

the situation on American farms is as bad as this

author says it is, they would stop all else to see

that something was done about it. The ends

the author would accomplish are laudable. But

if his book were the only means to attain those

ends little indeed would be done. The book is

replete with statements that are too inclusive to

have substantiation in fact: "The chief opposi-

tion to Chinese labor comes from 'idlers' and

organized labor" (p. 17); "No man can properly

till eighty acres of land" (p. 18). Such is typical

of the "factual" statements that form the back-

ground of the author's plea for help and that

quickly. The book is neither a good argument
in style nor does it entice to conclusions because

of its facts. On the contrary it closes the mind

of those informed, becauf-e of its inaccuracies.

Clyde L. King.

*

Democracy v. Autocracy. By Karl Geiser.

D. C. Heath. 94 p.

In this little volume Professor Geiser imder-

takes in a practical way to elucidate the mean-
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ing of "making the world safe for democracy"

by giving, in very brief compass, a description of

typical autocracies and democracies, including

the governments of America, England, France,

Italy, Germany, Austria-Hungary, Belgium and

Brazil.

The book is evidently intended as a guide to a

busy general reader and it will doubtless serve

that purpose well, if one is careful to bear in

mind that much of the treatment, particularly

that involving Germany and Austria-Hungary, is

already out of date.

If there is fault to be found, it should perhaps
be said that more effort might have been made to

measiu-e up the actual with the formal govern-

ment and that more emphasis might have been

laid on economic factors.

H. S. GlUJERTSON.

II. REVIEWS OF REPORTS

The Immigrant Publication Society, Inc.,' is a

patriotic and educational organization founded

by its present director, John Foster Carr. Its

piu"pose is to give the immigrant practical guid-

ance in the new land, as well as accurate informa-

tion about the opportunities of American life—
especially agricultural life; to help him to learn

English and to give him the American education

he needs and often desires; and to prepare him

for intelligent and patriotic citizenship. Its

work is distinctive in this: All its publications

have been prepared with the close co-operation

of men and women who have themselves been

immigrants. This has assured accuracy in deal-

ing with facts and an unusually sympathetic

approach to the foreign-born. It has resulted

in winning cordial support from all the different

national groups for which work has so far been

undertaken. Membership carries with it a

consulting pri\-ilege, as well as a right to the

society's publications.

Mr. Carr's work began in the preparation, at

the suggestion of the Italian government, of an

Imm igrani's Guide to the United States. This has

also been published in Polish and Yiddish—the

latter with a separate English translation—with

careful adaptations to the greatly differing needs

of these two nationalities. Hundreds of requests

have been received for the publication of this

little book in twenty-six other languages.

The popularity of these books among the

foreign-born quickly secured the interest of the

hbraries in the work; and their requests for help

and advice for library work with the foreign-born

led to the preparation of Immigrant and Library:

Italian Helps. This was based upon the prac-

tice of the leading popular libraries of Italy and

upon the experience with Italians of many im-

portant libraries in the United States, and was

published in co-operation with the publishing

boaid of the American Library Association.

" 24 1 Fifth Avenue, New York City .

It provides a carefully chosen and annotated list

of books, the choice ranging from the latest and

simplest to the great works of Italian literature.

There are books about the United States, a

generous selection of fiction, poetry, drama, trans-

lations of world classics. Stress is laid on the

useful and practical, and there is a good selection

of simple books on science, the trades, art, music.

This is to be followed by a similar manual for

Yiddish and Hebrew and for other languages.

The next book published by the society was

a text-book on learning English, written by a

former immigrant: Foreigner s Guide to English,

by Azniv Beshgeturian. A more advanced book

in English followed: Makers of America, by
Emma Lilian Dana. In this, the two great

constructive periods of American history and

the theory of American democracj- are covered

in short biographies, stirringly written, of Frank-

lin, Washington, Jefferson and Lincoln.

More recently, the general need of librarians,

teachers and social workers for advice in their

work with immigrants has led to the publication

of an informal series of booklets which includes:

Bridging the Gulf, on work with Russian Jews in

New York; Winning Friends and Citizens for

America; Work with Poles. Bohemians and

Slorahs in Cleveland; a third. Exploring a

Neighborhood, is a community survey of a new

sort, dealing with a city foreign colony. A
Guide to Citizenship, popular and appealing, and

a history of the United States are in preparation.

The publications of the society are now being

used by nearly eight hundred American public

libraries, by a growing number of progressive

schools and by a considerable variety of patriotic,

religious and industrial organizations. A more

effective commendation of them is their enthu-

siastic acceptance and use by those for whom

they were prepared
—the immigrants.

As the society has sought the collaboration of
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the patriotic foreign-born American, it recog-
nizes that the immigrant brings to the American
community in which he lives rich contributions
which are too often ignored or undervalued,
through a failure to draw a distinction between
what is undesirable and what is simjjly strange.
Oiu- reaction to the immigrant's contributions
has a strong influence upon him, and the society
purposes to extend that part of its work that is

concerned with interpreting the immigrant to
the American.

Mildred Noe Johnson.
*

Memorandum for the Use of Local Author-
ities with Respect to the Provision and Arrange-
ment of Houses for the "Working Classes.—
This memorandum by the Local Government
Board (England) describing the types of dwell-

ings that it considers most suitable for erection

by municipalities which are building wage-
earners' houses, supersedes a memorandum on
the same subject issued in 1913.

The present memorandum differs only in detail
from its predecessor. It again lays empha-
sis upon the desirability of the single-family
house, stating that while there occasionally may
be a demand for more limited accommodation
for newly married couples or for aged persons
without a family, this may be met by providing
two-story houses consisting of two self-contained

dwellings (flats) in each. "It would seem desir-

able to avoid the erection of blocks of buildings
containing a series of tenements."
When England first began its municipal hous-

ing nearly every city erected one or two "model"
tenement houses or multiple dwellings. While
these could be and were sanitary, the social

results were so unsatisfactory that the tendency
against this type of dwelling has constantly
increased despite all the plausible arguments on
the score of economy of construction.

g The memorandum contains recommendations
as to "Standard of Construction," "Class of
Persons for Whom Accommodation Is to Be
Provided," "Selection of Site," "Number of

Buildings and Arrangement of Streets and Build-

ings on the Site" ("overcrowding of houses on a
site should be avoided." "On the basis of twelve
houses to the acre, etc.") "Accommodations to
Be Provided and Arrangement of Interior and
Outbuildings," "Materials," "Plans," etc.

Following the text are plans of a number of
houses illustrating the types recommended.
These are interesting to an American because of

[June

the great care taken to remove the water closet
from direct connection with the house, instead of

taking it into the bosom of the family as we do,
while the bath tub is placed in the kitchen or

^^•""e'-y- John Ihldeh.

*

Report of the Royal Commission on the
Housing of the Industrial Population of

Scotland, Rural and Urban.—This large
volume is of value to Americans chiefly because,
by showing how thoroughly the peoi)le of
Great Britain are studying their housing prob-
lem, it reminds us how superficially we have
studied ours. There is nothing dealing with
American conditions comparable with this

report or with others issued in Great Britain

during recent years, notably that entitled "The
Land," issued in 1914 by a committee appointed
by the Chancellor of the Exchequer.

Nothing short of the titles of all its thirty-five

chapters would give an adequate conception of
the scope of the commission's report. It begins
with an outline which presents the subject as

clearly as one so complicated can be presented,
deals with the shortage of houses, existing
statutory powers in regard to housing, the actual
conditions in cities, burghs and rural areas, the
merits and demerits of the tenement house type,
the one-room house, overcrowding, lodging houses,
housing of migratory and seasonal workers, land
tenure, lease hold tenure, acquisition of land,

building and copartnership societies, town plan-
ning and transit, bad housing as a factor in

industrial unrest, etc.

Yet, while this report is of value to us chiefly
because it indicates how little we know about
ourselves, it is of more positive value because

many of the subjects it discusses are ones that

to-day claim our attention. Admitting that we
must constantly make allowance for the fact
that the population it deals with is homogeneous
to a degree we can scarcely imagine, that the
conditions it deals with have a history which
began before many of our cities were founded,
yet the evidence presented often is relevant for
"^- John Ihlder.

*

Analysis of the Laws Affecting Municipal
and County Finances and Taxation [in New
Jersey].—The reform of the laws relating to

municipal and county finance in New Jersey
which has taken place in the last three years is

gratifying to friends of good administration.
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Chief among the new laws are those relating to

the reform and standardization of budgetary

procedure, to the codification of the general

property tax law and the rearrangement of

the tax calendar, to the introduction of a

workable method of tax sales, to the limitation

and standardization of municipal and county

borrowing, to the management of sinking

funds, and to central control of local finance

and accounting by means of the newly-created

state department of municipal accounts. These

changes have been from complexity toward

simplicity, from heterogeneity toward uniform-

ity, and are generally in accord with the

canons of sound fiscal policy. The present

handbook, compiled by the man who has

taken the leading part in drafting these laws

and securing their adoption, is a useful exposi-

tion both of their purposes and their content.

It shoidd be of especial service to municipal and

county officials of New Jersey, but may be

studied ^ith profit by all interested in the prob-

lems of local finance.

Mr. Pierson's method of exposition is to give

a synopsis of each law, section by section, pre-

ceded by a statement of its purpose. The expo-

sition is generally satisfactory, although in a few

cases the meaning is not clear without reference

to the laws themselves. The several sections

are well annotated, and useful comments are

interspersed. The statement of the state com-

missioner of municipal accounts that "the con-

struction placed on the several statutes with

which this department is directly concerned is

the same as that used by the department"

(p. 4) adds to the value and authority of the

work. A useful feature is the presentation of a

calendar of the fiscal year (pp. 8-15). There

is a good index.

These recent steps toward better financial

methods in the municipalities and counties

of New Jersey serve to show what can be done

by careful study, education and propaganda.

They are an encouragement to further prog-

ress, for which none would deny that there

is ample room. So far as taxation is con-

cerned, there remain the trite and venerable

vices of the general property tax , and the inequi-

ties of the gross receipts and poll taxes. Speaker

Pierson states that in the revision of the tax act

the changes were confined to a rearrangement

of the tax calendar and the bringing together

"under one comprehensive statute" of the law

of the general property tax with its amendments

and supplements, and that "the policy of the

general property tax was not changed in any

material way" (P. 43). In addition to the need

for tax reform may be mentioned the need for

reforming the existing chaos of classification of

municipalities and the statutes relating to them.

The movement for this important reform has

not yet reached its goal.

Arthur N. Young.

Princeton, N. J.

*

Municipal Electric Light and Power Plants.^—

In this monograph Mr. Thompson, secretary of

the public ownership league, summarizes inves-

tigations or data that have appeared in the

reports of the Massachusetts and Wisconsin

railroad commissions, the Municipal Journal.

the Hydro Electric Commission of Ontario, Can-

ada, the Texas and Minnesota University Bul-

letins, Nebraska Legislative Reference Bureau,

etc. Several of these reports were written

by men prominently identified with the con-

struction or operation of the plants and are

most interesting and encouraging to believers in

municipal ownership. The volume brings to-

gether, in a very convenient way, the substance

of various reports and is an excellent introduction

to the more detailed and critical reports that the

league hopes to publish.

It is easy to criticise some of the methods used

in these tabulations. For example, the arith-

metical average of the maximum public lighting

rates is compared with the maximum private

lighting rates of all the cities from all over the

country without regard to the difference in local

conditions. The report also would be very much

improved by beginning the summary of each

separate investigation or report on a new page

with a suitable heading.

This bulletin, with its large collection of in-

stances of municipal plants, will prove exceed-

ingly helpful to any student of the problem of

municipal versus private ownership and opera-

tion. Further studies by the league will be

awaited with much interest by the advocates

and impartial students of this problem. It

would be a great help if the public ownership

league, or men of large means and independent

ideas, could utilize the services of disinterested

expert engineers and accountants in the careful

I Municipal Electric Light and Power Plants in the

United States and Canada, by Carl D. Thompson,

Bulletin No. 10, Public Ownership League of America,

Chicago. 149 p. 50 cents.
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analysis of typical public and private plants in

every state in the Union.

The report does not bring out the great danger

confronting experiments in municipal ownership

to-day of paying too much for the property at the

stiirt, nor does it touch upon the poor account-

ing, lack of proper executive responsibility,

etc., which have prevented the majority of the

municipal plants from attaining the full success

they should have had. But it does impress one

with the progress which municipal ownership of

electric light and power has already made in

our smaller American cities as well as in Ontario

and western Canada. A proposition which is

so rapidly taking hold of the American and

Canadian people, in spite of the opposition of

most of the press and other organs of publicity,

must have some merit. E. W. Bemis.

*
The social unit organization of Cincinnati was

recently denounced by Mayor Galvin as a

"dangerous type of socialism . . . and but

one step away from Bolshevism." In spite of

the fact that Secretary Lane, of the Department
of the Interior, is chairman of the organization,

suspicion has long been directed toward it. In

order to determine whether the officers and

employes of the organization were using it for

disseminating any political or economic doctrine,

the Helen S. Trounstine Foundation authorized

an inquiry. William J. Norton, formerly of

Cincinnati and now secretary of the Detroit

patriotic fund, was asked to make the investiga-

tion which he did last July. In this pamphlet'

'"The social unit organization of Cincinnati," by
William J. Norton. 187 p. (Studies from the Helen
S. Trounstine Foundation, vol. 1, no. 5, Feb. 1, 1919.)

he presents his findings. So far as Mr. Norton

could discover "there has been no change in the

original purpose announced to the people of

Cincinnati and there has been no use made of

the organization for the promotion of Socialism

or any other political or economic theory." "It

must be patent to any observer," says Mr.

Norton, "that, although we have in all this a

distinct departure from old time methods of

organization and administration, we have noth-

ing that can be called socialistic."

Milwaukee's socialist mayor presents, in an

unconventional little pamphlet of six pages, an

"Annual review of the year 1918," with the title:

"Movement forward of city ringing smash upon
heads of professional knockers." "Mayor Hoan,
the headline writer says, "tells with delight of

wonderful strides taken by Milwaukee despite

pessimism of those who claimed the metropolis

would be handicapped by socialistic rule." A
"bigger, better and brighter Milwaukee" is

promised if the city can secure needed legislation,

particularly laws authorizing the purchase of

street railways and electric power, properties

which the mayor thinks can be operated more

efficiently by the city and paid for out of

revenues.

Reconstruction and Citizenship is the title of

the first of the after-the-war information series

published by the University of North Carolina

(Chapel Hill). It is an interesting and suggest-

ive discussion of the relation of the University

to these problems.
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The Secretary's Retirement.
—Lawson Pukdt,

Esq., President, National Municipal League,

105 East 22nd Street, New York City. Mrj
dear Mr. Purdy:
On May 28th next I shall have completed

twenty-five years of service as secretary of the

National Municipal League. Elected at the

first meeting held in New York City, I have

served continuously ever since. During this

period the movement for higher municipal
standards and democratic city government has

developed to a point where a larger share of my
time and attention is required than my other

interests will permit me to give. I am therefore

reluctantly forced to the conclusion that I must

retire, so I hereby give notice that I shall not

be a candidate for re-election to my present

positition.

I am not unmindful of all that this means in

the severance of ties of a quarter of a century,

but the work has become such that it must be

regarded as calling for the time and efforts of

one who may be regarded as professionally

equipped and who will look upon it as his sole

life work. This I cannot afford to do.

In taking this action it is not necessary for me
to say that I shall not be giving up my interest

in this work which is now more vitally important
than ever, but simply pass on its active man-

agement to one who will be able to give it his

undivided attention. It may sever my official

relations with you and our colleagues; it cannot

change my affection and respect for those who
have borne the burdens of the days during that

period of our history in which the National

Municipal League has become a factor of no

mean proportions in redeeming American munic-

ipal government from the indictment under

which it rested and from which in many places

it has not yet been relieved.

Yours faithfully,

Clinton Rogees \^'ooDRUFF.

April, 17, 1919.

*

Seattle's Mtinicipal Traction Lines.—The
case of Twitchell v. Seattle^ passed upon the

validity of the recent purchase of the traction

iWaah. Decisions, 502.

lines. The state statutes provide for the issu-

ance of bonds to purchase, acquire or construct

a public utility without submission of the ques-
tion to the voters, in case no general indebted-

ness is to be incurred. WTienever a council is

authorized to and does make such a purchase
without submitting the question to the voters, it

has power by statute "to create a special fund

or funds for the sole purpose of defraying the

cost of such public utility . . . into which

special fund or funds the common council

. . . may obligate and bind the city or town
to set aside and pay a fixed proportion of the

gross revenue of such public utility or any fixed

amount out of and not exceeding a fixed propor-
tion of such revenues or a fixed amount without

regard to any fixed proportion . . . but

such bonds or warrants and the interest there-

on shall be payable only out of such special

fund or funds." The city council passed an

ordinance providing for the payment into the

special fund of sufficient of the gross revenues

to pay the interest and principal of the $15,000,-

000. This ordinance provides "said bonds shall

be an obligation only against the special fund

created and established in section five of this

ordinance." The bond issued states on it that

it is payable "solely out of the special fund of

the city of Seattle, known as the municipal street

railway bond fund, 1919."

The contention of those attacking this scheme

was that the purchase would create a general

debt which would require the sanction of the

voters. The argument was based upon the fol-

lowing facts: The ordinance providing for the

payment from the gross revenues into this

special fund did not specifically reserve any
fixed amount for maintenance and operation.

Obviously if the gross income were not sufficient

to pay the interest and principal of the bonds as

provided, plus the cost of maintenance and

operation, either the labor and material bills

could not be paid or the general fund would

have to make good the deficit, for it is specific-

ally pro\'ided in the ordinance that the "semi-

annual payments of interest and such annual

payments of principal . . . constitute a

charge upon such gross revenues superior to all

329
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other charges whatsoever, including charges for

maintenance and operation, even though the

balance of such gross receipts thereafter remain-

ing may be insuflBcient to pay the cost of main-

taining and operating said system and said

additions and betterments thereto and exten-

sions thereof." Now, the statute stipulated

that in creating the special fund the council

should "have due regard to the cost of operation

and maintenance of the plant or system as con-

structed or added to and to any proportion or

part of the revenue previously pledged as a fund

for the payment of bonds, warrants or other

indebtedness and shall not set aside into such

special fund a greater amount or proportion of

the revenue and proceeds than in their judgment

will be available over and above such cost of

maintenance and operation and the amount or

proportion, if any, of the revenue so pre^nously

pledged." In compliance with the letter of this

section of the statute an ordinance was passed

reciting "that the gross revenues to be derived

from the operation of the municipal street rail-

way system ... at the rates of transpor-

tation charged and to be charged upon the entire

system will be sufficient in the judgment of the

council and of the corporate authorities of the

city to meet all expenses of operation and main-

tenance . . . and to pro^^de the propor-

tions or parts of revenues prexaously pledged as a

fund for the payment of bonds . . . with

interest thereon, heretofore made payable out

of the revenues of the municipal street railway

system, and to permit the setting aside in a

special fund out of the gross revenues of the

entire system amounts sufficient to pay the

interest on the bonds hereby authorized to

be issued as such interest becomes due and

payable and to pay and redeem all such bonds

at maturity."

There was no showing made by the opponents
that the res'enues would not be sufficient, and

the court held that the presumption was in favor

of the recital of the ordinance. The court said

that the statute pro\'ides that the council shall

exercise its judgment and "in exercising that

judgment the city council exercises an alleged

power over which the courts have no control."

The court also said that the statutes and deci-

sions of our state recognize "a marked distinc-

tion between the creation of a debt and the crea-

tion of a condition upon which a debt might

arise" and that the case at bar fell within the

latter cla.ss and that, therefore, the proposed

plan did not create any general indebtedness

requiring the sanction of the qualified voters.

Judges Chadwick and Mackintosh entered a

vigorous dissenting opinion. They maintained

that the statute requiring the council to "have

due regard to the cost and operation and main-

tenance of the plant or system" meant that the

council must reserve a sum sufficient in its judg-

ment to defray the cost of maintenance and

operation, which had not been done in this case;

that the law required that the judgment of the

council be expressed in amounts or in proportions

and that a mere general expression of opinion

was not sufficient.

It is but a subterfuge and a pretense and should
not be sanctioned by the courts. The legal
effect of the majority opinion is that all of the

gross revenues are pledged to the payment of

the purchase price; that if the one who renders
labor or service as a motorman, conductor or

about the tracks and barns of a railway system
is to be paid he may be paid out of the general
revenues; that, instead of taking his pay in a
warrant which is a first charge upon the gross
revenues as the law contemplates, he may not,
if the gross revenues are insufficient to meet
the maturing bonds and interest, have his pay
out of the earnings of the utility at all, but
must take his chances with a general fund
warrant which may be subject to discount and
unless sanctioned by subsequent decree of this

court will be of doubtful validity.
The ordinances but clumsily conceal the re-

served purpose of the council "to maintain and
operate" the street car system at the expense
of the general fund, either by a system of loans

from the general fund or by levying a direct tax

for that purpose.

By the emplojTnent of an indirect method
dressed for the occasion in a cloak of words the

law is circumvented and the people whose right
of participation and self determination was so

carefully safeguarded, have been denied the

sovereign right of the franchise.

Feed W. Caixett.

North Dakota's Central State Bank.—The
new central state-owned bank for North Dakota,

provided for by the 1919 legislative session, is

attracting favorable comment from many unex-

pected sources. The greater part of the 700

privately owned state banks are expected to

join the bank as members, and to use it for the

depo.sit of their reserves and a general clearing

house. The facilities which the new bank will

offer in this direction will be better than what

are now offered by the distant banks in the Twin

Cities and Chicago. Another thing which will

attract state banks is the fact that the central
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state bank is made the legal depository for all

public funds and, when a state bank has joined,

the central bank will re-deposit most at least of

the local public funds with it. The bank will

do for the state banks what the central federal

reserve banks now do for the national banks.

The state-owned central bank is expected to

open soon, because it is not necessary for it to

sell the $2,000,000 of bonds to provide stock to

begin business. It is only necessary to have the

bonds ready for sale. The present state exam-

iner has been appointed manager of the bank

and a suitable building has been leased in Bis-

marck, the capital.

One of the interesting parts in the bank bill

is that providing for the use of state bonds up to

the amount of $10,000,000 for the piu-pose of

lending money to North Dakota farmers at cost

on first mortgage security, or on warehouse

receipts for grain.

A new organization, known as the independent

voters' association, has brought together all the

elements opposed to the non-partisan league and

it is attempting to force a referendum on the

bank bill and other legislation carrying out the

league program; but it is generally conceded that

they have no hope of accomplishing their purpose

of delaying the carrying out of the farmers' pro-

gram. The move is more in the nature of keep-

ing up the fight with the intention of ultimately

tiring the people out, and so overthrowing the

non-partisan league rule.

The small cities of North Dakota are put in

a very diflScult situation by this referendum.

Practically all of them have entered into the

brisk campaign to secure one or more of the new

state-owned industries provided for in the new

legislation. If there are to be state industries,

each town would like to be preferred for the

location. At the same time, if a large number of

their citizens sign the petitions put out by the

independent voters' association for the referen-

dum against the league laws, the city will have

little reason to expect the state government to

pick it out as a location. The referendum, if it

is called, will be held not later than the early

part of July. A. B. Gilbert.

*
Revived Interest in English Municipal

Affairs.—The Municipal Journal of London

reports that there was a remarkable lack of pub-
lic interest in municipal problems and local gov-

ernment generally, not only throughout the war

period but through the years immediately pre-

ceding. The reports from various parts of the

country indicate, however, that this situation is

changing. To-day the public mind is con-

cerned with other vast and important work of

local authorities: "An interesting pamphlet has

recently been issued by the local improvement

group committee of the Liverpool council of

voluntary aid, putting before the citizens of

Liverpool some very wide-felt desires with

regard to the well-being of the city, and urging

them to take advantage of the present opportu-

nity to unite on the common basis of goodwill,

so as to assist in bringing about practical meas-

ures of social reconstruction. At Birmingham
also the local citizens' committee is actively at

work again, and is proposing to combine with

the city civic recreation league which has carried

on valuable work among the young people of

Birmingham. From Manchester comes news

of the formation of an important municipal

progressive union to unite citizens in the work

of improving and helping the city. All these

indications of revived and increased interest in

municipal affairs are excellent, and every large

city and town ought to have a citizens' committee

to help to create and maintain interest and

enthusiasm in the work of its local mimicipal

authorities.

*
Cities Operatmg Two-Platoon System.

Omaha, Nebraska—July, 1907.

Kansas City, Missouri—July 21, 1912.

Yonkers, New York—July 5, 1913.

Seattle, Washington—April 2, 1913.

Butte, Montana—February 4, 1913.

Great Falls, Montana—May 1, 1913.

Billings, Montana—September 1, 1914.

Berkeley, California—February 10, 1914.

Kansas City, Kansas—January 1, 1914.

Pueblo, Colorado—January 1, 1914.

Colorado Springs, Colorado—June 1, 1915.

Lincoln, Nebraska—December 14, 1915.

Anaconda, Montana—November 15, 1915.

(Discontinued December 25, 1915, and rein-

stated March 1, 1917.)

Topeka, Kansas—January 1, 1915.

Los Angeles, California—August 5, 1915.

Pittsburgh, Pennsylvania
—

July 1, 1916. (15

jTs. in one Co.)

Paterson, New Jersey
—

July 1, 1916.

Atlantic City, New Jersey
—September 1, 1916.

Buffalo, New York—July 1, 1916.

Superior, Wisconsin—Jaimary 1, 1916.

Chicago, Illinois—April 1, 1917.
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Bayonne, New Jersey
—August 24, 1917.

Newark, New Jersey
—August 16, 1917.

Minneapolis, Minnesota—January 1, 1917.

(Discontinued February 17 to March 2, 1917.)

Duluth, Minnesota—January 1, 1917.

Hibbing, Minnesota—Granted June 12, 1917.

Hamilton, Ohio—June 1, 1917.

Helena, Montana—1917.

Scranton, Pensylvania
—February 2, 1917.

St. Paul, Minnesota—1918.

Philadelphia, Pennsylvania
—1918.

San Francisco, California—1918.

Missoula, Montana—As soon as possible; may
be in operation now.

Youngstown, Ohio—Operated for a time; dis-

continued for lack of funds. May be in

operation.

South Hampton, Massachusetts—Some kind of

system.

Everett, Washington
—1916.

Tacoma, Washington
—Granted September 4,

1917.

Elizabeth, New Jersey
—Awaiting funds.

Orange, New Jersey
—Awaiting funds.

Jersey City, New Jersey
—

Awaiting funds.

A part of New York City
—

Awaiting funds.

Dorset W. Hyde.

*
Newark To Be Surveyed.

—The Newark city

commission has appropriated $5,000, and an

additional $5,000 is being underwritten by the

members to provide for a survey of the city's

activities by the New York bureau of municipal

research. The Russell Sage foundation has

just completed an investigation of the local

system affecting charities and correction. This

was done under the auspices of the mayor, the

other surveys being promoted by the board of

trade.

*
A County League of Municipalities has been

organized in St. Louis county, Missouri, to pro-

mote the various interests of the local bodies and

of the county by acting as a body in matters in

which they have common interests. Its meet-

ings, by bringing the mayors together, have

created a mutual understanding between execu-

tive officers and enabled them to get information

that has aided them in solving problems pre-

sented to them. By bringing the attorneys

together there is being brought about a more

uniform understanding of the statutes applicable

to the various cities and of the methods of han-

dling such problems as street oiling, street mak-

ing and street repairing, each of which involves

or may involve special tax bills. The engineers

are learning from one another how to handle,

approach and make the calculations pertaining

thereto and to handle questions of rates and

rate-making for various public utilities. The

results of the deliberation of the league through

these three classes of officials are said to have

produced a good effect upon the boards of alder-

men and upon the citizens, and the good ideas

of this locality are given to all in order that all

may benefit thereby.

*

A Supreme Court Investigation of County
Government.—"A supreme court commission is

at the present time conducting an investigation

into the financial management of the county

government of Essex county, New Jersey,

as the result of a petition submitted to Chief

Justice Gummere by the federation of im-

provement associations of this city. It is

a sequel to the indictment of the board of

freeholders a year ago in consequence of

the freeze-up of the county hospital for

the insane. That, it may be recalled, was in

consequence of the total collapse of the boiler

plant in bitter cold weather. The board bungled

terribly in the business of changing the boilers.

The investigation is in charge of former State

Senator J. Henry Bacheller and Jacob L. New-

man, former prosecutor of this county. They
are getting some results in the exposure of rotten

business methods, wasteful spending, etc., but no

positive evidence of actual crookedness has yet

been uncovered, and probably none will be."

*

City Manager Notes.—Bristol, Virginia, has

had an interesting experience in the adoption

of the city manager form of government. The

first returns indicated that under the peculiar

laws of Virginia the number of votes cast for it,

although a greater majority, was insufficient.

Those who were interested in the movement took

the matter into court, had the votes canvassed

and on a judicial review it was found a sufficient

number had been cast and the court thereupon

declared that the city had adopted the city

manager form of government.
The city manager form has triumphed again

in the elections at Goldboro, North Carolina.

The mayor, who has not been in harmony with

the idea, was defeated by a friend of the system.

Lionel Weil, who has been an active advocate of
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the system from the beginning, was a candidate

for re-election to the council and was triumph-

antly re-elected.

In Wichita, Kansas, an effort was made to

undermine the city manager plan by defeating

the old board of commissioners, who were can-

didates for re-election. Four of them, however,

were re-elected and the fifth man chosen to suc-

ceed the retiring commissioner, who goes to

Topeka as labor commissioner, was friendly to

the system, so for the present the effort to handi-

cap the city manager has fallen through. L. R.

Ash, who held that position, may shortly retire

to resume practice in Kansas City. When he

went to Wichita it was with the understanding

that he should be allowed to return to his office

whenever circumstances seemed to demand him

and those circumstances which he foresaw are

likely shortly to arise.

Gaylord C. Cummins, formerly city manager
of Grand Rapids, of Jackson, Michigan, has

resigned the position which he took up after

leaving city work. He has not become a con-

sultant in municipal and utility problems with

headquarters at the Institute for Public Service,

51 Chambers street. New York. Henry M.
Waite, the first city manager of Dayton, has

associated himself with the Lord Construction

Company. Wisconsin has passed a state wide

city manager law making it possible for the cities

of that state to adopt the city manager plan by

simple referendum procediu-e. North Dakota

passed a similar law in March. Alcoa, Ten-

nessee, a community built by the Aluminum

Company of America and the Babcock Lumber

Company has been granted a commission-

manager charter by the Tennessee Assembly to

go into effect July 1.

II. POLITICS

Detroit Takes Steps in Reorganizing Its

Municipal Courts.—As a result of one of the

hardest legislative battles in which the Detroit

civic league ever participated, a court reform bill

has been passed. It merges the recorders and

police courts by abolishing in the main the pres-

ent police court, lodging its jurisdiction in a

recorders court with seven judges, an increase

of two. Modern methods of administration have

been incorporated and the whole measure goes to

a referendum vote either in the election in the

autumn of 1920 or in some special election which

may be held in the meantime. The executive

secretary of the civic league feels that the meas-

lu-e will put Detroit in the forefront as a city

with an absolutely modern municipal court.

Herbert Harley, the secretary of the American

Judicature Society, thinks there is reason for

enthusiasm over what he calls "Detroit's hard

won success."

ni. JUDICIAL DECISIONS

The Emergency Clause in Seattle's Referen-

dum Law.—In the decision in the case of

Arnold v. Carroll (6 Wash. Decisions, 136), the

supreme court of Washington passed upon an

interesting point in municipal government.

The Seattle charter pro\'ides for the referendum

and also that the referendum is not applicable

to ordinances "necessary for the immediate

preservation of the public peace, health or

safety." As to when such emergency exists,

the charter provides that the council shall

declare such emergency and necessity "and the

facts creating the same shall be stated in one

section of the bill and it shall not become an

ordinance unless on its final passage by the city

council at least three fourths of all the members
elected vote in its favor," "and it shall have been

approved by the mayor." An emergency ordi-

nance takes effect immediately; a non-emergency
ordinance cannot take effect within less than

thirty days.

In the case before the court the ordinance was

passed, vetoed by the mayor and submitted to

referendum. Three members of the city coimcil

invoked the referendum in the first instance, but,

later, petitions signed by voters were duly filed.

The ordinance was a franchise ordinance and

the city council did not declare an emergency to

exist. The contention presented to the court

was that an emergency did in fact exist; that the

court should so declare and that, therefore,

the referendum provision was not applicable.

The court had, in a pre\nous case, decided that

the mere declaration by a legislative body that
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a question was emergent did not necessarily

make it so, and that in a particular case the court

might hold that the facts showed clearly that the

measure was not emergent. If a court did not

have such power, a legislative body might by a

mere declaration of emergency deprive the people

of the power of referendum. The court said

that "to adjudge such an act to be emergent

would seem to amount to the court enacting into

it something which the enacting body did not

enact into it." "To declare judicially such an

act emergent, when the enacting body has not

done so, would, it seems to us, be assuming quite

a different power from that of judicially deter-

mining from the inherent nature of an act itself

that it is not emergent." The court went even

further in this case and said that the special

provision relating to franchise ordinances giving

three councilmen the power to invoke the refer-

endum thereon made it impossible for the council,

by any declaration of emergency, to deprive the

three or more councilmen of this power.

Fred W. Catlett,

IV. MISCELLANEOUS

Tribute Trees in Philadelphia.
—In honor of

the men who served during the war the Civic

club of Philadelphia, through its committee on

municipal art and tree planting, has raised a

fund sufficient to plant a series of tribute trees

along the parkway. These are being planted

under the direction of the park commission which

has jurisdiction over the boulevard.

*

George E. Hooker, who was secretary of the

City club of Chicago since its formation from

1903 until 1908 and who has been serving as

civic secretary ever since, has resigned to give the

most of his attention and efforts to the activities

of the newly organized labor party in Chicago
with which he identified himself when it was

organized last November. His letter to the

president of the club follows :

I beg to hand you herewith my resignation as

civic secretary, to take effect if convenient about
the middle of this month. I contemplated this

step nearly two years ago, but war occupations

interruped my consideration of the subject. I

have for a considerable period found myself out
of sympathy with the administration of the club.

This step does not mean my withdrawal from

membership in the club, where so many of my
friends are and where such a multitude of my
memories center.

I wish, in this connection, to express my deep
appreciation of the generous permission of the

directors for me to devote a large part of my
time during the last year and three quarters to

exemption board duties. I wish also to thank

you most warmly for your personal kindness
not alone since you have been president but in

your cooperation during my entire fifteen years
of club service.

Alexander P. Woolridge is retiring as mayor of

Austin, Texas, after ten years of service. The
commission in this capital city of the state has

an uninterrupted record of faithful and efficient

service, no small part of which is due to the

devotion and ability of Mayor Woolridge, who,

in addition to being a capable administrator, has

been a careful student of municipal problems in

all their phases. He has been a staunch friend

and supporter of the National Municipal League
and has sought so far as it was possible to do so

to embody its views and aspirations in his local

work.
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Be it remembered
classic phrase that

in Gilbert's

"The House of Lords throughout the war

Did nothing in particular

And did it very well.
"

So with our state legislatures in both

the war and the reconstruction periods.

As to the war period they have an

alibi, for most of them were not in

session during those eighteen months.

That they were not generally sum-
moned in special sessions to deal with

war problems is a severe reflection on
their capacity. Average Americans
were thankful that legislatures were

not on hand to come blundering into

the problems, and proceeded to organ-
ize anew on simple common-sense
lines in such communal efforts as

state councils of defense which with

all their shortcomings and hastiness

of construction were usually better

manned, quicker and more expert
than the state governments. If the

typical legislature marched in a victory

parade to claim its share of public

gratitude, the legend on its banner

should be
"We kept out of the way !

"

II

But during the last few months, the

legislatures have all been in session.

They talked much of "reconstruction"

and wondered much as to what they
should do. The civic leaders were

caught unprepared and could not tell

them. The federal government had
almost no ideas for them.

There were, in many of the states,

three visible prospective problems,

shortage of employment, shortage of

housing and shortage of state and

municipal income. Federal researches

had disclosed that even big programs
of public works could afford relatively

little relief to unemployment anyway
and failure to launch such programs
in the face of taxation difficulties does

not merit censure. The housing
reformers talked vaguely of state loans

on Canadian or English lines but the

ideas were too novel. The various

solutions of revenue and budget prob-
lems were the chief output bearing the

impress of reconstruction.

Otherwise it is the usual biennial

grist of legislation with the usual

sprinkling of progressive items.

in

In obtaining Mr. Willoughby's
authoritative exposition of the Good
national budget bill for this issue, we
break a precedent of this Review
and touch on national matters; but

budgets as a feature of our state

and municipal finances are sure to
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be profoundly and promptly influenced

by the federal example and so impor-
tant an event as the serious advance-

ment of this well-considered measure

cannot be excluded from our pages.

Back of the Good bill are the com-

petent studies of the Institute of

Government Research, an organization
with offices in Washington, which

has worked quietly for several years

toward this objective. Its further

strategj"" will undoubtedly be to follow

up the new budget bureau and help
it gradually to untangle the old wild-

grape-vine lines of the federal adminis-

trative establishment and then by
degrees rid it of waste and duplication.

Every such step will tend to remove
the departments from direct irrespon-

sible congressional committee manage-
ment and restore the president to the

position of real chief executive.

IV

By way of contrast to the orderly

processes of finance contemplated by
the Good bill, turn to this:

Scene: A high handsome carven

chamber in the capitol last summer.
Present: Two members of the ap-

propriations committee of the house—
only two—Swager Sherley and Uncle

Joe Cannon. Also, on the opposite
side of the table, the chief of a bureau

vnth sundry technical subordinates.

The latter have heard that an urgent

deficiency bill is in the making and
have hastily compiled a mass of data

supporting their plea for an appropria-
tion of $100,000,000 to their bureau.

Their plea for the hundred million is

complicated by no sense of wonderment
as to where the money will come from;

on the other hand, the two congressmen
will never be blamed if the war program
breaks dowTi at this point for lack of

funds.

The bureau chief notices that the

"committee" takes no interest in his

written data and he abandons it in

favor of jollity over cigars. He and
his fellow suppliants laugh long and
loud at the congressmen's jokes. It is

a reaction of men, not facts. At the

end the two congressmen close the

interview with polite and indefinite

phrases and Joe Cannon slowly swing-

ing his feet down from the table top and

rising with his cigar uptilted steeply in

his mouth, fingers the edge of a vast

tabulated chart which comprises a con-

densed summary of the data and re-

marks "As for all this stuff, I know no
more about what's in it than I do about

what's in my record with the recording

angel" (Laughter). Adjournment.
The data goes into the stenographic

record of the hearing and will some day
emerge in unedited pale type. No
one in congress will ever read it. At
a later committee meeting, somebody
who cannot possibly know anything
about it surmises that the demand has

undoubtedly been padded, and the

$100,000,000 accordingly is cut to

$40,000,000 and passed by the house

without debate. And thus two con-

gressmen—experienced and able men
to be sure, but knowing nothing of the

merits of the case—make the decision

the far-flung results of which will be

attributed to the president,
—who,

poor man, plays no part in the proceed-

ing!

The coupon at the bottom of our

second page was there in the May issue

and in the two weeks following publi-

cation just one reader responded.
We won't grow much at that rate !

VI

We welcome to the staff of the

National Municipal Review a new
assistant, Mr. Russell Ramsay, for-

merly of the National Child Welfare

Federation.



THE OLD ORDER CHANGETH

The Utah legislature has passed a constitutional amendment giving

cities the right to draft and adopt their own charters, operate public

utilities and practice excess condemnation.

* * *

New commission-manager towns:

Ranger, Texas, population 6,000;

Lufkin, Texas, population 5,000;

Salinas, California, population 4,000.
* * *

The United States Supreme Court in the case of Columbus Railway,

Power and Light Company, appellant v. The City of Columbus, et al., has

rendered a decision to the effect that a street railway franchise is a bind-

ing contract, and that unprofitableness is no excuse for non-execution.

* * *

Nine states adopted the executive budget principle at the recent

legislative sessions, bringing the total to twenty-three. Texas and

Alabama were added to the seven states having administrative budget
boards.

* * *

Pennsylvania has an official commission created to prepare the ground
for the projected constitutional convention.

* * *

By virtue of acts of the legislatures, Texas and California will vote in

November on the question of holding a Constitutional Convention.

* * *

Campaigns for the city-manager plan are on foot in Alexandria,

Lynchburg and Newport News, Va., Saginaw and Muskegon, Mich.,

and Sallisaw, Okla.
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AN AMERICAN CITY MANAGER ON THE
RHINE

BY COL. H. M. WAITE
Former City Manager of Dayton, Ohio

Soon after the headquarters of the

Third Army had moved to Luxem-

bourg the German high command
requested that a commission be sent

to Coblenz to meet with them and

arrange for the occupancy of the

bridgehead by our army.
As a result of this request Colonels

J. C. Rhea, George R. Spalding, C. O.

Sherrill, H. C. Yores, Lt. Hugh Mackay taken up by the officers of the German

II

On the morning of December 5, we
met with the Oberburgomeister of

Coblenz. He was intelligent, forceful

and had the local situation well in

hand. He spoke openly of the revo-

lution. He was much concerned over

what would happen after the German

troops left Coblenz and before our

troops arrived. This point was later

and I were ordered forward to Coblenz

on December 4.

The German army had not left Cob-
lenz and for two days we watched
them cross the Rhine. It was done
in good order and under good disci-

pline. The units were small and

transportation very limited . The live-

stock was in poor condition; many
horse-drawn vehicles had Russian

ponies. There was a marked shortage
of motor trucks—all they had in use

had steel tires.

On the night of the 4th we met repre-

sentatives from the German staff at

staff, resulting in their requesting us

to have a thousand men sent up ahead

of our army to act as guards until the

11th, which was the date set by the

armistice for our army to enter Cob-
lenz.

On Sunday morning, December 8,

we went to the railroad yards to see

the first troops arrive—the requested
one thousand men.

We were a bit nervous; we wanted
to make a lasting impression; we
knew they would.

There was quite a large delegation
with us, including the German bridge-

the Coblenzerhof, which was being head commission and many other offi-

used by the Germans as a headquar- cers who had put on civilian clothes,

ters. We were, however, given very The largest gallery, however, was peer-
comfortable rooms. The food was mis- ing out from the windows.

erable. We all noticed the fact that

we were as hungry an hour after a meal

as we were before having it. The
coffee was undrinkable, brown, hot

and worse than tasteless. They told

us it was made from beets. We
doubted it

—why spoil the beets? The
German army coffee was better; it was
made from roasted rye.

We realized the ordeal our men had
been going through ever since the

armistice; how they had been march-

ing practically every day through rain

and mud.
When the train pulled into the yard

and stopped, not a man appeared.
The commanding officer and some cor-

respondents got off. The command-

338
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ing officer reported immediately and
was told the barracks for his men were

all ready for them. The men then

detrained in the best order I had ever

seen any troops do it—every man in

perfect military appearance, shoes

clean, not a sign of any mud, and packs
all neatly rolled! Their very appear-
ance made us realize that they had not

had much sleep on that night.
Then they swimg down the street

towards the barracks—never had our

boys looked so good. There was no

music, no flourish—they spelled Busi-

ness in every step
—in true American

doughboy unconcern and independence.
I am proud to say, tears came to my

eyes and my throat filled as they
marched by. The very exemplifica-
tion of a democratic army! An effi-

cient army not born in militarism!

The real lesson to the German

people was there—but did they see it?

As I noticed their faces I felt some did.

Ill

One of the principal topics raised by
the Germans, particularly by the

Oberburgomeister of Coblenz and the

Ober-prasident of the Rhenish Prov-

ince, was food. They stated that

cows were being killed as so much feed

had been commandeered by the Ger-

man army on its retreat. They were

short of potatoes as many had to come
from east side of the Rhine. The
same was true of flour and grain.

They were also concerned over the coal

distribution.

There was a natural concern outside

of any shortage of these commodities.
The distribution of all supplies had

been ably handled during the war

through governmental agencies, now
broken do^ni.

There were internal troubles beyond
the occupied territory in all Germany.
The governmental fabric had broken
down.

In addition to all this, the terms of

the armistice on transportation were

very severe. At that time food, mer-

chandise, manufactured products, or

raw materials were not allowed to

cross the Rhine either from or into the

occupied territories. Every day light

engines and cars were being turned over

to the Allies by the German govern-
ment in accordance with the armistice.

The entire transportation systems of

Germany, Luxembourg and Alsace-

Lorraine were under an allied trans-

portation commission composed of

members from the English, French,

Belgian and American armies. No
trains could be run or passengers or

freight moved without the authority
of this commission which reported to

Marshal Foch. Trains at this time

were not allowed to run far up or

down the Rhine between the territories

occupied by the several Allies. Coal

was moving in large quantities up the

Rhine by barge but most of it was
bound for Switzerland. It was only
natural that the German municipal
officials should feel some anxiety.

IV

We called upon them to furnish

detailed statements, showing the sup-

ply of food and coal on hand in the

occupied territory and what would be

required. Our army, as it moved in,

was called upon to furnish similar

information.

The reports were interesting. Every
town had some coal on hand. Greases

were very scarce. Their soap was
made from clay, colored, scented and
an alkali to cut the dirt. Our mess

sergeant traded two cakes of our soap
for two chickens.

One morning while I was getting my
hair trimmed in a German barber shop
in Coblenz, a young German came in

for a shave. I could watch him in my
mirror. The barber rubbed something
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on his face that sounded Hke sand-

paper. He was a Heidelburg man and

never winced. He knew I was w^atch-

ing him.

When our army was placed we got

reports on all the utilities.

Gradually the transportation limita-

tions were reduced. All food stuff w^as

allowed to come in from the east side

of the Rhine as well as raw materials

needed in the factories of the occupied
territories. The restrictions, how-

ever, on anything from the occupied

territory into the balance of Germany,
were very strict. These movements
could only be made by authority in

each case from the railroad commission.

In the meantime, however, the

restrictions caused us some trouble.

In the investigation of the conditions

at Coblenz, we found that some of the

pumps in the water works were Diesel

engines using an oil they obtained

from near Frankfurt. The troubles

we had trying to get that oil were

tremendous. Some of the other pumps
were on gas engines. Part of the city's

supply of gas came from a plant at

Neuwied, below Coblenz, and a part
from the city's gas works. All were

short of coal. Triers was also short

of coal. AVe called on the French for

coal from the Saar Valley for Triers

and w'ere told the Germans must sup-

ply it from German mines. The Ger-

mans told us the Saar Valley had

alw'ays furnished all coal necessary for

points in the vicinity of Triers. We
finally told the governmental authori-

ties at Coblenz that if necessary we
would commandeer coal coming up the

Rhine to protect the utilities. They
seemed pleased, and we saw that they
had figured this would take coal going
to the territory occupied by the

French south of us. We then informed

them that the coal we commandeered
would be coal consigned to German
factories and plants.

We only transacted business with
the governmental authorities we found
in control, which were the old official-

dom.
One of my first questions to the

Oberburgomeister at Coblenz was con-

cerning the police
—how many there

w^ere in the city
—how many w^ere

required
—and who had the authority

over them. I was much surprised to

hear him reply that they were now all

under him, I replied that I had pre-
sumed that they were all under the

usual commission which was controlled

from Berlin. His reply was a still

greater surprise. He frankly stated

that during the war the police
were under the military, but during
the revolution this authority broke

down, and they had been put under
him. While they often alluded to the

revolution, they were usually very
careful never to criticise anyone or

anything.
At Triers the city owned the water

works, street railway and electric light

plant. The latter sold power to the

two former. They had steam and

hydro-electric plants. The hydro-

plant was a very complete new installa-

tion and the supply of water was suffi-

cient to supply all demands for from
four to six months depending on the

rainy season. The balance of the year

they depended on the steam plants.
We asked how they made ends meet

with war prices on coal? They replied

simply that they raised the rates for

electricity 50 per cent. When asked if

such an arbitrary procedure did not

arouse serious complaint from the

citizens, the answer was "Oh, no—
they know it is a good investment for

the city and pays well."

The ease with which the municipal
authorities issued effective orders was

always a surprise. The order was



1919] AN AMERICAN CITY MANAGER ON THE RHINE 341

issued, posted, people read it and then

obeyed.(!!!)

Soon after our arrival in Coblenz,

for example, the Oberburgomeister
submitted to us an order he desired to

put into effect as soon as German

troops left. It closed all cafes at 9,

kept all children under 12 off the

streets after 6 and no group of over

three persons could congregate after

dark, and a few other things. By the

terms of the armistice, we had no

authority until our troops occupied

Coblenz, and we so informed the bur-

gomeister. It seemed that all he

wanted to know was if we objected to

the order. When we said "No," it

was posted, read and obeyed.
The only thing that happened was

the night before the order became
effective when a large gathering sang
German songs in front of our hotel

until two or three in the morning.
The "Wacht Am Rhine" was heard

several times. I enjoyed it as they

sang very well.

VI

We talked to a great many Germans
about the future government. They
seemed to be bewildered; no one had

any intelligent idea as to what would

be the outcome. No one thought
there was any chance of any of the

royal family being elected to the

presidency. One man told me Prince

Idelfritz was very popular. When
asked why, he answered, "He was

always with his troops as a colonel;

he was with them in the trenches and
led them"—I innocently stated "the

Crown Prince did not." I saw a

glitter in his eye as he grunted, "No."
He also stated that Prince Max of

Baden was very popular. I asked,

"Enough so to overcome the socialist

vote?" He answered, "Prince Max
is very democratic." I then remarked,

"Why is the royal family so unpopu-

lar—if Germany had won the Kaiser

would have been a wonderful man in

Germany!" His reply was a surprise,

"Oh yes
—but where was the end,

power and more power.-*" and with a

sly look at me, "Even you in America

might have been under him."

It was interesting to try to get them
to talk in terms of democratic govern-
ment. One day, in conversation with a

very intelligent German, a Ph.D. and a

member of the soldiers' and workmen's

council, I asked, "What is your theory
of the necessity of a soldiers' and work-

men's council.''" He replied, "To pro-

tect the people from the government."
"But," I said, "when you elect your
own councils and assemblies it is then

the people's government." "Oh!" he

remarked, "you do not understand;

the bureaucracy is very efficient—we
cannot replace it now; we must use it,

but it is all of the old regime."
"
True,"

I remarked,
"
but when you elect your

own councils, your bureaucracy will

be controlled by your o'wti representa-

tives and not by Berlin." It was use-

less, we would go round and round in

a circle and come back to the same

place and thought. He could not

think in terms of democracy. It made
me feel keenly that the German mind
is a single track mind as illustrated by
the story of a drummer for a flour mill

asking a German where the spaghetti

factory was. The German answered,

"Spaghetti factory? I do not know."

Soon the drummer heard someone

running after him; it was the same

German who breathlessly asked, "You
mean the noodle factory?" "Yes,"

said the relieved drummer. "Well,"

said the German,
"
I don't know where

that is either."

VII

Everyone feels that the German

government is very complicated.

However, after studying it and hv-
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ing with it, and realizing that it is all interest and one for the affairs of local

built on the theory of one central con- interest. The general administration

trol, and that control in Berlin, it is managed by an Oberprasident,
becomes more comprehensible. It is assisted by a provincial council or

complicated, however, and I believe provinzialrat. The Oberprasident is

purposely so, in that there is a con- a purely professional official, appointed
stant supervision and control of minor by the central government at Berlin, a

authorities by those above. This direct representative of the ministry,
makes ultimate responsibility or au- The provinzialrat consists of the Ober-

thority at times difficult to fix. prasident as chairman, a second pro-
Then there is that peculiar govern- fessional official appointed by the

mental distinction between affairs of Prussian Minister of the Interior and

general and of local interest. It is five lay members elected by the Pro-

sometimes difficult to distinguish these vinzial ausschuss or provincial comrait-

interests in your own mind. This tee. This latter committee has purely
doubt, however, never seemed to executive functions. It puts into

interfere with the policy of the central force measures passed by the Provin-

government; for example, police mat- cial Assembly and its members, seven

ters were always considered by the old to fourteen, are elected by the Provin-

government as an affair of general cial Assembly called the Provinzial-

interest. In affairs of general interest landtag. The Pro^^ncial Assembly,

supervision and control are most strict, in turn, is composed of lay members
and that ultimate authority and re- elected by the Assemblies of the Kreis,

sponsibility are most difficult to fix. called the Kreistags. This elective

In a small village the burgomeister body has three principal functions in

may have police powers; his work, the Kreis or circle: First, it makes

however, is supervised and controlled regulations covering the administra-

through various grades of officials tion of local affairs in the Kreis. Sec-

until the central government itself is ond, it votes the circle or Kreis budget

ultimately reached. Affairs of general and provides for the levy of local taxes,

interest are often placed in the hands It is forbidden, however, to raise a

of special officers; here again they are sum exceeding 50 per cent of the state

controlled by the central government, tax or to contract any loans without

These special officers are professionals, higher authority. Third, it chooses

or men who undergo special training the elective officials for the circle, dis-

to fit themselves for these special trict or province.
duties. Knowing German training it It is interesting to note, however, in

is easy to see how they are tied to the addition to the hmitation of the pow-
central government and its policies, ers of the Kreistag, that its members

Affairs of local interest are usually were elected under a system that

those pertaining to local taxes, main- placed most of the power in the hands

tenance of charitable institutions, con- of the rich—well to do classes,

struction of local roads and carrying It is plain to see that this old system
out agricultural improvements. had the doors locked at both ends!

Even in affairs of local interest the

control of the central government is

apparent.
Take the government of a Province. After this experience with the Ger-

It is divided into two distinct sets of man government, it is amusing to hear

officials, one for the affairs of general people say that our city manager form

VIII
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of government is like the German trained men for particular functions of

municipal governments. In Germany government, but they are always under

the people have had nothing to say the control of the popular representa-
about their government. It has been tives. The Oberburgomeister form is

absolutely controlled from Berlin. Our autocratic. The city manager form is

city manager form uses the theory of democratic.

THE HEIRS OF THE COUNCILS OF DEFENSE
BY WILLITS POLLOCK

Milwaukee County Council of Defense

The War Emergency Bodies are fast being demobilized, their pro-

grams abandoned, their trained and volunteer workers going back

to other pursuits. Who will take up their burden? :: :: ::

It is a fundamental law of our much

maligned "capitalistic" system of

economy that when a man passes on to

the "happy hunting grounds" wherein

the dollar and what it typifies are

absent, that there must be heirs of

some sort or other upon whom what is

valuable of these earthly possessions
devolve. So it is with institutions.

A remarkably interesting group of

organizations have just completed or

are about to complete their earthly mis-

sions and are passing on into that state

of innocuous desuetude known collo-

quially as demobilization. It had to

come, this demobilization of the coun-

cils of defense, war boards, war chests,

and defense leagues for they were

typically war emergency bodies, but
far beyond the immediate service which

they have rendered they have left a

heritage in the shape of programs and
new ideals of service which augur well

for the future. The emergency war or-

ganizations,
—national, state, and local—have performed two great services:

First, they have marked out a vast

twilight zone of action wherein asso-

ciations and the government can co-

operate for the purpose of civic and
industrial advancement.

Second, they have demonstrated

that there is in the vast majority of

Americans a real desire not only to

secure good government but to partic-

ipate personally in the act of governing.

INCENTIVE TO ORGANIZE UNIVERSAL

It has been the writer's privilege to

visit and become familiar with the war

organizations or councils of defense in

some fifteen of the largest communities
in America. Their success and the

type of men which they drew to them
is universally a sincere tribute to the

genius of the American people for self

organization. The councils of defense,

both community and the state, have

followed widely varying plans of organ-
ization. In some cases public safety
committees with drastic powers and

practically unlimited financial re-

sources have been created. In many
instances county or community coun-

cils were mere vohmtary associations.

In others, they were appointed by the

mayor, and in certain instances, such as

obtained in Wisconsin, they are direct

legal creations of the state legislature,

acting under the supervision of the

state council.



344 NATIONAL MUNICIPAL REVIEW [July

THE DEFENSE COUNCILS AND THEIR

ASSOCL\TES

An interesting explanation of the

defense council system and the way it

developed was given recently by Mr.

R. N. McMynn, chairman of the war
finance speaker's bureau for Milwaukee

county. He stated that originally, as

all of us understood it, the council of

national defense, the state coimcils,

and the county councils were each to

become the actual war boards for their

districts,
—that is, the national coun-

cil, composing as it did members of the

cabinet and the representatives of the

principal business and professional

interests of the country, would un-

questionably in its membership have

the carrying out of all important war

policies and would logically use the

state and local war boards with appro-

priate special representatives to handle

these policies locally. In some way or

other, however, whether through in-

ability of the council of national de-

fense to command the respect of its

members and to provide a uniform

scheme throughout the country, this

plan did not materialize. The Liberty
Loan organization was created in every
district practically separate from the

councils of defense; the war savings

organization was handled in a like

manner. Commercial economy move-
ments were handled through sepa-
rate bodies. The food administration

alone was content to attempt a uni-

fication between the councils of defense

and its own local representatives. The

program and organization of the coun-

cils of defense, after these successive

amputations, might be said to have

resembled easily a large cheese from

which innumerable holes had been

gouged out. With all of these changes,

however, there remained with the

defense councils an extremely vital

function which many of them realized

and lived up to, namely, that of uniting
and harmonizing the various interests

and organizations both permanent and
those created for the duration of the

war in the task of preventing duplica-
tions and seeing that the best energies
of the particular district were directed

toward the common task.

ANALYSIS OF COMMUNITY PROBLEMS

The vital problems confronting each

community were three:

1. To take care in all possible ways
of the civilian population and those

remaining at home.

2. To operate the productive

machinery at as close to 100 per cent

eflaciency, so far as the war was con-

cerned, as possible.

3. To furnish to the government all

possible quotas of men, money and
materials.

The formula is simple but it indi-

cated that each community must take

a healthy concern in conditions in its

industries, wastes in its commercial

establishments, feeding its people,

caring for the health problem, and in

general making of itself a better com-

munity.

WAR FINANCE

The war finance problem in prac-

tically every community resolved itself

into three elements:

1. Liberty loans.

2. War savings.

3. War and charitable donations.

The first two of these represent the

investment feature. The third, char-

ity. The war savings plan will, of

course, be continued into the future as

an educational proposition, particu-

larly among younger citizens. Al-

ready a number of cities are discussing

the carrj'ing on of some form of the

Liberty Loan organization to place

conservative securities in the hands of
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the small buyer and industrial worker

as a thrift and savings movement. In

some cities the plan is to have their

municipal bonds issued in small denom-
inations and sold as a civic enterprise.

In other cases, conservative public

utility and farm loan bonds have been

considered.

It is, however, the donation side of

these war finance activities which pre-

sents one of the most interesting fields

for the future. One of the really great

developments of the war was the so-

called war chest or community fund.

A dozen cities claim the credit for first

initiating the plan, but to an impartial
observer, it looks like a clear case of

the American temperament and ability

for self organization recognizing a con-

dition and simultaneously throughout
the country' suggesting the same solu-

tion. The ideal of a great community
fund, wherein all agencies and all

individuals may be called upon to

join, is a development which cannot

help but have its profound effect upon
our future civic development. Early
in the war. Detroit had taken into its

patriotic fund practically all of its

local charities and institutions. Other
cities have followed suit and the idea

of a central financing and central audit

of civic and charitable propositions
seems firmly established.

Milwaukee has had, since the early

days of the war, a war finance organ-
ization which handles all drives. Lib-

erty Loan. War Savings, Red Cross,

County War Fund, and the like.

Every member of this body of some
3,000 men and women has pledged
himself to continue the work for civic

purposes after the war, and to main-
tain their organization intact.

INDUSTRLYL ORGANIZATIONS

It has been a comparatively rare

thing for the various councils of defense

to form departments of manufactures

or industry. In general, these activ-

ities were handled locally by the vari-

ous chambers of commerce, most of

which have had industrial or manufac-

turers' committees with their perma-
nent bureaus and staffs. In Milwau-

kee, however, this was one of the

activities of the council of defense and
a strong committee representing each

line of industry with a stafif and branch

office at Washington was inaugurated

early in the war. This organization
was taken over and became the War
Industries Board, Regional Committee
No. 17.

The main functions of these war
industries boards and manufacturers'

committees have consisted in furnishing
information as to possible government
contracts, securing priority ratings,

and, in general, keeping a close tab

of the industries in the district to see

what possibilities and capacities they

possessed to aid the government in

its prosecution of the war. At the

present, however, the shoe seems to be

on the other foot and many of these

organizations or their successors exist

to aid the industries in making neces-

sary^ combinations for foreign trade,

solving labor difficulties and furnishing
information as to new possibilities.

The Pittsburgh war industries board,

for instance, intends to remain intact.

The reorganized Wisconsin manu-
facturers' association has taken over

the Milwaukee board's material. The
Cleveland chamber of commerce has

always had a strong industrial division.

Throughout the countrj' the same

process is going on. The war contri-

bution to industry will be permanent.

COMMERCIAL ACTHTTIES

So far as commercial business is

concerned, just one slogan made any

headway throughout the war: "Curtail
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and give service if you can, but at any
rate, curtail." It sounded much worse

to the retailer and the jobber than it

really was. Delivery costs in Mil-

waukee's large department stores have
been cut 50 per cent by the reduction

of four or five to one delivery per day,
and no real service has been sacrificed.

Naturally, retailers are hoping to hold

to this plan and to look for new econ-

omies rather than to go back to the

old plan of competition in useless

service. Emergency transportation,

provided through motor trucks and

through the utilization of the electric

lines, saved money, equipment, and
time. Neither the shippers nor the

carriers desire to drop this useful devel-

opment. With adequate community
backing this movement will go on.

PUBLIC WELFARE ACTIVITIES

Although ]Mr. Hoover and meatless

days belong to the dull, dreary past,
their souls go marching on. The

expounder of domestic science is reluc-

tant to step down from the proud
pedestal she has so recently occupied
and many of the cities are developing

permanent programs for improved
household management and propose to

permanently cheat both the family

garbage pail and the municipal inciner-

ator.

Mr. Garfield's fuelless Mondays and
restrictions on the use of hard coal

have had a permanent effect. Many
a householder is going to stick to

soft coal in preference to the anthra-

cite of which its soulless government
deprived him during the war. It is

going to be hard to convince the

janitor and the private householder

that he ought to keep up the fuel

economy rules, but it will have some
efifect at least.

In public health and private health,

strides have been made and programs

started which will continue over the

future. Under-hospitalized cities have
been able to forcibly call to the atten-

tion of the city fathers and capitalists
the real short-comings under which

they were laboring. An immense
number of people have been trained

for nursing and public health work.

Through the Red Cross there has

developed in every community a

strong organization whose energies
can be applied to social service and
health. The entire public welfare

program seems to have been vitalized

and strengthened anew through the

demonstration of its necessity afforded

by war times.

PUBLIC AFFAIRS AND MORALE

A real contribution from the war
boards to the community has been the

work in uniting public opinion and the

people of the various communities.

TowTis, cities, and villages have devel-

oped their war organizations compris-

ing all classes. In the larger cities,

ward and precinct committees and
councils of men and women both have
served to afford Americans an oppor-

tunity to really know their community
and their fellow men. The Selective

Service was a tremendously democra-

tizing influence.

The Americanization program is

another war development and appar-

ently is here with us to stay. The

participation of the schools and the

educational institutions in war work
and in the more vital relation to the

rest of the community is another note-

worthy addition. The volunteer pub-
lic safety organizations consisting of

special civilian deputies, Home Guards,
the American Protective League, and

others, has been an excellent indica-

tion of the desire of Americans to

participate in helping win their own
war.
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WHAT NEXT?

Like all correct stories, this one is

supposed to have a moral. The writer

has attempted to sketch in a broad

way the vast impetus given to co-op-
erative effort, joint action between the

governments and their citizens and
the participation in governmental af-

fairs of the citizens generally. There

seems to be just one thing needed and
that is some sort of a representative,

non-political body comprised of the

best human material in each com-

munity to act as a clearing house for

ideas, a stimulating center, and com-

munity council to be interested not

only in civic matters but to see that

the commercial organizations are

functioning properly, to back the

really big movements which concern

vitally the welfare of the community,
to link together the local government
and the various organizations,

—in

other words, to bring together in its

membership for the welfare of the

community the various organized in-

terests, whether they be manufactur-

ers, retailers, union laborers, bankers,

social service workers, or what not.

It is some organization of this kind

that must become the logical heir

to the programs and workers of the

war boards. Many of the individual

activities carried on directly by the

councils of defense and by bodies

which were created from them will

of course go on, but the need of

a real community center is vital.

Whether this can be furnished by
a really progressive chamber of

commerce organization, or by a

civic federation of all the principal
associations in the community, is im-

material; but the community center,

planning department and clearing-

house is clearly the need which our war

experience has indicated.



NASSAU COUNTY PLANS A NEW
GOVERNMENT

BY JOHN FLEISCHER

Secretary, Nassau County Association, Mineola, New York

To modernize a county government involves in almost every state the

dexterous avoidance of constitutional obstacles, hut Nassau county on

Long Island, New York, nevertheless, presents a finished plan that

provides a chief executive, a shortened ballot and sound financial

organization. :: :: :: :: :: :: :: :: ::

The laws under which counties ment is comparatively an unexplored

operate in the state of New York were field and the plan blazes the way.
enacted more than a century ago and

they have been amended by the legis- « ,,
, ^'' ,

. ^ i , 1 xi .
THE PRESENT SYSTEM

latures and mterpreted by the courts

almost every year until they form now Nassau county has an area of ap-
a mass of contradictory and conflicting proximately 300 square miles with a

statutes. The uniform rural condi- population at the last census of 118,000.

tions that originally existed throughout In addition to the county government,
the counties of New York State have of which the executive officers are the

long since passed and have been sue- supervisors consisting of two members
ceeded in many counties by compli- from the town of Hempstead, one from
cated and diverse conditions. This is North Hempstead, one from Oyster

particularly true in Nassau county Bay and one from Glen Cove city,

where responsibility is divided and there are within this small area three

duties overlap. It was because of this town governments, seventeen incor-

inefficient and expensive government porated village governments, and one

that an insistent demand was made by city government. The system had its

the people of Nassau county for a origin at a time when the towns and

change in the government. counties in New York state not in-

There will, therefore, be introduced eluded within cities were sparsely
in the next session of the legislature a settled and when communities were

plan of county government recom- distant from and had very little in

mended by the commission on the common with each other,

government of Nassau county, con- With the growth of Nassau county

sisting of seven prominent residents there have developed all these separate

appointed by the board of supervisors political entities, independent govern-
under the authority of an act of the mentally of each other, with various

legislature of 1914. This plan is executive administrative officers. The

important as it is a pioneer movement county has so increased in population
in the reform of county government, and the facilities of transportation

particularly in the eastern section of have so steadily advanced that the

the United States. County govern- county has now grown into a compact
348
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community while the governmental
instrumentalities have remained un-

changed. What is important, further-

more, under the system of government
in towns and counties now existing

—
there has been a lack of responsibility

in any one official or set of officials,

and a duplication or confusion of

governmental powers and responsi-

bilities has resulted.

Since the organization of Nassau

county, about two decades ago, the

expenses of government have increased

to a wonderful degree. It is true that

Nassau county has increased enor-

mously in population because of in-

creased transit facilities and because

of its proximity to the great city of

New York, but, notwithstanding this,

the expenses of government have

increased entirely out of proportion
with the normal growth.

CONSTITUTIONAL DIFFICULTIES

The commission, after it began its

investigations, became satisfied that,

in order to avoid the duplication of

the functions and to co-ordinate the

departments and to place responsi-

bility, there must be a centralized

government under a responsible execu-

tive. The commission was satisfied

that the executive and administrative

functions were confused, and it decided

that it was important to have the

county government with a competent
head as an executive and to provide
for the legislative duties otherwise.

After a careful consideration of the

situation and an examination of the

general and special laws applicable to

Nassau county, it was found that

there were constitutional restrictions

which made it impossible to provide a

plan which would give the county a

genuine centralized government.
The Nassau county commission

decided that the first step towards

securing a competent centralized gov-
ernment was to have removed the

constitutional prohibitions and it con-

vinced the delegates to the state con-

stitutional convention of the necessity
of having an amendment which would
allow each county in the state to enact

laws applicable to its own peculiar
condition. By this means Nassau

county would have been able to secure

the enactment of such laws as would
have given it a centralized government
irrespective of the other counties of the

state. This amendment was sub-

mitted to the people of the state and
was unfortunately defeated with the

other proposals submitted.

Imbued with the conviction that

centralization was the most efficacious

means of securing good government in

Nassau county, the commission sought
to abolish the town lines by combining
the towns into one and making it

coterminous with the county. This

was on the theory that as towns were

frequently divided, the con^-erse might
hold and they could be consolidated.

This would obviously have resulted in

the devolution of many town offices

and would have resulted in a great

saving to the taxpayers. There was
some doubt as to the constitutionality
of this procedure and eminent counsel

was consulted, who decided that the

consolidation was not permissible
under the constitution of the state of

New York.

After being confronted with this

objection, the commission, not dis-

couraged in its efl^orts, sought to create

a city embracing the whole county,
with a carefully, well-defined charter.

This plan was, after mature thought,
abandoned for two reasons: the first

was based on sentimental reasons.

Nassau county is essentially a sub-

urban and rural community. Its or-

ganization as a city would make an

anomalous and incongruous situation.
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The second was based on more mate-

rial reasons. The three towns of

Hempstead, Oyster Bay and North

Hempstead receive substantial con-

tributions each year from the state of

New York in the form of state aid for

town roads. If a city were created,

the towns necessarily would cease to

exist as such and this large sum would

be lost, as the state does not give

money to cities for roads.

After the consolidated town plan
and city plan were abandoned the

commission decided to recommend
such changes as were possible under

the constitution. It was the unani-

mous opinion that there should be no

"tinkering" with the government, but

that all the sweeping changes should

be made that were possible.

THE NEW PLAN

The commission has succeeded, not-

withstanding the constitutional pro-

hibitions, in effecting real governmental
reform in Nassau county. It has suc-

ceeded in consolidating a number of

offices. It has provided for the organ-
ization of the county and town govern-
ments under presiding officers, with

definite executive functions, and it has

adequately provided for the legislative

functions of the county and towTi gov-
ernments. It has taken the county
roads from the realm of politics and
has divorced the contracting power
and the auditing power. It has pro-
vided for competitive bidding, with

awards made to the lowest bidders for

work done and supplies furnished, and
it has applied this to advertising and

printing. If the commission has done

this, and this only, it has conferred a

great boon on the people of the county
because it has made possible a free and

independent press.

The plan does not change the system
of town and county government estab-

lished by the constitution. Such a

change would be unconstitutional.

Towns and counties are two of the

earliest forms of local government.
The study of existing conditions made
by the commission has convinced it

that the governmental problem con-

fronting the county must be viewed
from the broader standpoint of the

county as a single municipality. In

considering the government of the

county, the commission is concerned

with municipal government. ]Many
governmental functions analogous to

those exercised by a municipality may
be bestowed upon a county govern-
ment under the constitution.

A study of municipal legislation of

the state of New York, especially the

charters of cities, disclosed that there

has been developed certain well-defined

means and methods to secure efficient

and economic administration of munic-

ipal government which are adaptable
to town and county governments and
are within the constitutional limita-

tions.

Political thought and experience
have established no principle of munc-

ipal government more firmly than

that the efficient and economical

administration of such government
requires a single-headed chief execu-

tive with adequate power of super-
vision and control over its finances and
over the officers in charge of the various

departments of the government. Such
chief executive should draw his powers
from the entire electorate of the mimic-

ipality and thereby be made responsi-

ble to such electorate as a whole for

the due administration of all the

departments of the government.
The county under the present law

has no such chief executive. The
executive powers of the chairman of the

board of supervisors are rudimentary
and negligible. He is not elected by
the county at large. The failure of the
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present law to provide a chief executive pointed and removed in accordance

for the county is one of its defects. with the civil service law. He has

the power of visitation and examina-

K „ tion of all county offices, includingTHE SUPERVISOR-AT-LARGE
, .. ^ ,•; r j i

elective oincers; all supplies and work

To remedy this, it is proposed to for any county office are to be pur-

provide a chief executive of the county chased and provided for only by the

in the office of supervisor-at-large. supervisor-at-large; where contracts

The important executive powers, are publicly let, he may reject all bids,

which are conferred upon the super- but a contract, when awarded, must

visor-at-large, require that he should be so awarded to the lowest bidder,

be elected by the county at large. Members of the board of super-

should have a comparatively long term visors, with the exception of the super-

of office and an adequate salary. He is visor-at-large, will continue to be

to be elected by the ciualified electors elected respectively from each town or

of the county, his term of office is four city.

years, and his salary is $7,500 per year. The principal modification of the

He may be removed by the governor powers and duties of the board of

in the same manner as a sheriff. supervisors which is proposed effects

The supervisor-at-large is the pre- the subjection of the actions of the

siding officer of the board of super- board of supervisors to the veto of

visors, and he has one vote therein, the supervisor-at-large, in placing the

He, therefore, may be regarded in this budget-making power in the hands of

respect as the successor of the chair- both the supervisor-at-large and the

man of the board of supervisors, board of supervisors, the transfer of

Broad executive powers and duties are, the board's auditing powers to the

however, also given to the supervisor- comptroller, and the transfer of the

at-large, which, under the present law, board's jurisdiction over the county
the chairman of the board of super- roads to the commissioner of highways
visors does not have. Although his and public works,

executive powers are not so extensive

as those generally conferred upon the

mayor of a city, they are, nevertheless,

substantial and sufficient to enable A change in the method of selecting

him to be an efficient chief executive, the officers of the county has been

He has a limited power of veto of made by the adoption of what is

the resolutions and actions of the known as the short ballot, whereby in

board of supervisors; he proposes the addition to the constitutional officers

annual budget and thereby determines, of county judge, surrogate, district

in the first instance, the amount of the attorney, coimty clerk and sherift",

annual tax levy; recommendation by only two county officers are elected,

him is a prerequisite to borrowing of namely, the supervisor-at-large and the

money or issuing of bonds by the county comptroller. The supervisor-

county; he has the absolute power of at-large appoints the county treasurer,

appointment and removal of all ap- commissioner of highways and public

pointive county officers. This power, works, commissioner of public charity,

however, extends only to the heads of clerkof the board of supervisors, couniy

departments and not to their sub- attorney, county health officer and the

ordinates. The subordinates are ap- police commissioner.

THE SHORT BALLOT
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Under a system whereby the entire substantial sums, particularly in the

administration and executive control construction and improvement of

of the affairs of the county are vested roads, be let by public bid. Where
in a board of supervisors, the members such contracts are now let by public
of which are elected in the towns, it bid there is no uniformity in the

naturally follows that the supervisors terms of the contracts nor is the

are jealous of, and are guided by con- form of the contract adopted prior
siderations which enure to the interest to the invitations for bids. This

of their respective towns. Instances is remedied by requiring public com-
of this can be found in the adminis- petitive bidding with a uniformity
tration of county roads and the distri- of terms.

bution of county road moneys. In The proposed form of government
the plan which the commission is provides for a detailed and itemized

proposing, it has endeavored so far as county budget that must be prepared
is possible to vest the administrative and the amounts contained therein

and executive functions in a single may be expended only for the pur-
ofiicer elected by, and therefore re- poses for which they are appropriated,

sponsible to, the county at large, with Under the law now in force the extent

the power of appointment of all offi- to which a budget is itemized or de-

cials of the county with the exception tailed is entirely within the discretion

of constitutional officers. of the county officials and moneys
Under the present system the board may be transferred and re-transferred

of supervisors of the county not only from one fund to another at will with

makes contracts but acts in a quasi- the result that the budget practically

judicial capacity in auditing the bills imposes no limit of the amount of

resulting from the contracts made by money which is raised by taxation for

it. The new plan provides that the any given purpose,

power to contract should be entirely Advertising, especially of tax sales,

separated from the power to audit. is inserted in the official newspapers
Under the present system each of the county at a stipulated rate,

member of the board of supervisors is Not only is this rate much higher than

a conunittee of one having entire the rate which would obtain in com-

charge of the construction, mainte- petitive bidding, but also the amount
nance and repair of county roads in of advertising now required by law is

his respective town, and there is not entirely too voluminous. Competi-
only lack of uniformity, efficiency, tive bidding is recommended in the

and co-ordination but also a lack new system and the amount of adver-

of economical administration. The tising is limited,

supervisor-at-large, under the new
plan, appoints a commissioner of

highways with exclusive control of

county roads which are taken from There are now seven poor officials in

the control of the board of supervisors Nassau county; two overseers in each

and removed from the realm of politics, town and one county superintendent.
The overseers are in no way responsi-
ble to the county superintendent of

the poor. The only distinction be-
There is at present no requirement tween county and town poor is the

that contracts for the expenditure of length of residence of the beneficiaries.

THREE CONSOLIDATIONS

FINANCIAL UNIFICATION
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Those who reside less than six months

in the town are deemed county poor.

The plan provides for the consolida-

tion of all these departments under

one department of charities under the

superintendence of a commissioner of

charities appointed by the supervisor-

at-large.

In Nassau county there are twenty-
one departments of health as the vil-

lages, city and towns each have a

health department. The county is

becoming so densely settled that the

health and sanitary conditions in a

single village or town vitally affect the

health of the surrounding towns and

community and the new plan provides
that all these departments of health

should be consolidated under one

county health officer appointed by
the supervisor-at-large.
What is true of the health is also

true of the police. The villages with

their police departments and the towns
with their constables are a complex
system under which no adequate police

protection is afforded to the residents

of the county. It is proposed to con-

solidate all these departments into

one general police department of the

county under a commissioner of police

appointed also by the supervisor-at-

large.

SIMPLER TOWNSHIP GOVERNMENT

The government of towns is pat-
terned after the government of the

county and the new plan provides for

a short ballot in towns whereby the

only officers elected are the super-

visors, justices of the peace and town
auditor and three trustees, known as

town trustees. All the other officers,

including town clerk, assessors, receiver

of taxes, superintendent of highways,
and constables are appointed.

Final power of audit is given to the

town auditor in the same manner as

the county comptroller has the final

power of audit.

The board of trustees is given the

powers and duties of the town treas-

urer, the care of cemeteries and com-
mon land and fisheries, the leasing of

common land and fisheries for a term

not exceeding ten years, and the execu-

tion of conveyance of town land when
authorized by the inhabitants of the

town, and the exercise of all powers
and duties of town trustees in towns

which now have town trustees.

A budget system, similar to the

county budget, is recommended and

the letting and making of contracts

for work and supplies is provided in

the same manner as in the case of the

county.



CANADA'S DRIVE FOR BETTER
HOUSING

BY THOMAS ADAMS

Housing and Town Planning Adviser to the Canadian Government

While numerous American states and cities have been rather help-

lessly and tardily appointing commissions to investigate the shortage

of housing and cessation of building, Canada was in action tvithin a

few days of the armistice. This material was presented also at the

National Conference on Social Work at Atlantic City in June.

In Canada we did not attempt to new policy, involving almost revolu-

earry out any government housing tionary changes in sentiment and

during the war. That was our mis- practice, it is better to begin cautiously
fortune in one respect since it pre- and with moderate expectations, only
vented us using the energy and rest- making sure that the principles are

lessness that comes during periods of sound and that whatever is done is a

war, as a means of creating some bold contribution towards the complete

experiment in model housing. administrative whole it is sought to

On the other hand it is our good attain. It is desirable also to use

fortune that our present position is public enterprise as a stimulus and aid

not prejudiced by the carrying out of to good private enterprise and not as

any extravagant and hurried scheme an alternative to anything but bad

during the war; by extravagant, of private enterprise,

course, I mean the necessary extrava-

gance created by war conditions.
THE CANADIAN NATIONAL HOUSING

PROJECT
HOUSING AS A PROBLEM OF POST-WAR

RECONSTRUCTION
The armistice was signed on No-

vember 11. Immediately afterwards

Since the war ceased we have started, representatives of the federal and
in Canada, to deal with housing as a provincial governments of Canada
national affair and as a problem of met and, among other subjects, dis-

reconstruction. In that sense I be- cussed the desirability of creating
lieve the United States is still without better housing conditions. It was

any definite policy. In my opinion observed that there had been a prac-
the Canadian policy in this matter is tical cessation of building operations
based on the soundest principles that during the war and a scarcity of hous-

can be applied under a federal consti- ing accommodation. The privy coun-

tution in a democratic country. Of cil only reported on the matter on
course it is not in any sense final. It December 2, and on the following day,
is a beginning and I am certain that, if December 3, an order-in-council was
we apply proper administration, it will issued granting a loan of $25,000,000.

be a beginning of very great things. On December 12, a committee of five

In the inauguration of an entirely members of the cabinet was appointed
354
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to administer the loan. Prior to the

taking of this action by the dominion

government, the provincial govern-
ment of Ontario had decided to appro-

priate $2,000,000 for housing in

Ontario as an addition to any federal

loan that might be given.
The federal loan of $25,000,000 will

be distributed among the nine prov-
inces of Canada, pro rata to the popu-
lation. It is hoped that each province
will add a contribution of its own so as

to make the available total much

larger. The money will be lent at

5 per cent to the provinces and will be

repayable by them, in most cases, in

six monthly equal installments of

principal and interest.

I will now deal briefly with the

administration of the loan under two
heads :

First, the administrative machinery,
and

Second, the conditions and prin-

ciples under which state-aided housing
schemes will be carried out.

I. ADMINISTRATIVE MACHINERY

The federal government, the pro-
vincial governments and the munic-

ipalities are all involved in the ma-

chinery that has to be set up to carry
out housing schemes.

Under the constitution of Canada
the duty of providing houses and con-

trolling land development is a pro-
vincial and municipal, and not a fed-

eral matter. Many have urged that

the federal government should itself

carry out housing schemes, but this

would interfere with the autonomy of

both the provinces and the municipal-
ities. For the sake of the future

development of government housing
and its successful administration, it is

essential to pay full regard to this

fact. In the working out of the

administrative machinery great care

has been taken to avoid anything that

would have the appearance of inter-

fering with the local government. At
the same time it is obviously essential

that the federal government should

take some responsibility with regard
to the way in which their money is to

be used. They certainly should give
some leadership and guidance on the

subject and afford an opportunity for

co-ordinating the work of the various

provinces.
As we shall see later, each province

has, before getting the loan, to submit

a general provincial scheme of housing
for the approval of the federal govern-
ment. Some kind of federal organiza-
tion is necessary to examine these

schemes, to report on them, and sub-

sequently to exercise some oversight to

see that they are carried out. All this

must be done with great care and tact

as a means of assisting the provincial

governments, rather than as a means
of criticising anything they do. Once
each provincial scheme is approved by
the federal government, the jurisdic-

tion in respect of all local schemes will

rest with the provincial authorities.

In the same way it is expected that as

a rule the provincial authorities w^ll

show a similar confidence in the munic-

ipalities and that once the municipal
scheme of housing is settled the munic-

ipality will be left comparatively free

to administer it and to obtain such

loans as it requires to be spent in

conformity with the scheme.

To put it briefly, the machinery

represents complete co-operation be-

tween the federal, provincial and

municipal governments with the re-

sponsibility divided as follows:

(a) Federal—Responsibility for ap-

proval of general schemes of each

province dealing with the standards

and conditions to be imposed by the

province in making loans to munici-

palities; carrjang out of advisory work
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in connection with provincial legis- in whom we can have confidence,

lation, forms of scheme, and prepara- My owti opinion is that we should pile

tion of plans and specifications, etc., up responsibility on the municipal
and reporting on questions relating authority for all matters of local

to standardization, comparative data administration; that we should not

collected from different provinces, etc. attempt to supersede them more than

(b) Provincial—Responsibility to re- is necessary for purposes of co-ordina-

pay loan to federal government and tion and general progress and that,

to administer the general scheme it has even if this does produce mistakes,

prepared and to secure from each these mistakes will, on the whole, be

municipality borrowing money a gen- less than if we attempted to centralize

eral municipal scheme for its own area, the machinery of the government too

(c) Municipal
—

Responsibility for much and to create new forms of

repaying loan to the province and bureaucracy.

supervising and carrying out all hous- The actual progress made up to the

ing schemes in accordance with the present is that a federal office has been

principles and standards included in opened in which there are towTi plan-

the municipal scheme which is part of, ners, engineers and architects engaged
or consistent with, the general pro- in collecting data, preparing reports on

vincial scheme. different aspects of housing and town

The result of the procedure is that planning; preparing model plans for

the real work and the real responsi- distribution to the provinces and

bility rests with the municipality, municipalities; acting as a clearing

although in many cases commissions house for information on all phases of

appointed in municipalities have to, or the housing question ; inquiring into

in some cases may be, appointed. At questions of shortage of houses, etc.

any rate the responsibility is local. It This office is in direct communication

is near to the people. Close observa- with the administrative departments of

tion of the working out of details will each of the provinces. The order-in-

be best attained by this means. It council setting out the dominion

is likely that the municipalities wnll be scheme was not completed and issued

slow to accept the responsibility, until each province had an opportunity
This has proved to be a stumbling of raising objections, the result being
block to housing progress in most that the federal scheme was practically

countries where national housing has agreed to by all the provinces before it

been carried out. It is also probable was made public. Since this federal

that some people will fear that our scheme was issued, on February 20,

municipal administrations are not com- the following provinces have passed

petent to undertake such additional acts of parliament to take advantage

responsibDities. of the loan and deal with the procedure

Undoubtedly there are defects in necessary for that purpose: Nova
our municipal councils and forms of Scotia, Prince Edward Island, New
government and we can always find Brunswick, Quebec, Ontario, ]Man-

good reasons for withholding the giving itoba and British Columbia, leaving

of any added duties or powers to our only two provinces which have, so far,

municipal administrators, but I shall not joined in the government scheme,

hazard the statement that the longer for reasons that are local and not

we continue to do that the longer w^e because they object to the scheme in

shall have to wait to get local bodies any principle.
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In four out of these seven provinces,

general schemes of housing have been

prepared and, in the other three,

schemes are in course of preparation.
In Quebec and Ontario, directors of

housing have been appointed and steps
to create special officials are also being
taken in the other provinces.

I am not able to enter into many
details regarding the progress made,
but will simply quote the latest report
of the director of housing of the one

province of Ontario, which names

forty-seven municipalities which have

passed the necessary by-laws bringing
them under the provisions of "The
Ontario Housing Act, 1919."

The Report says further:

"About five hundred plans have been ap-

proved by the director of the bureau of munici-

pal affairs, and in a considerable niunber of the

above mentioned municipalities houses are

under construction.

"The director estimates that the loans re-

quired by these municipalites will aggregate

nearly $10,000,000.

"About twenty municipalities are considering

plans for acquiring land and erecting houses on
a large scale. Some of them have already

purchased land."

The largest city in the Province

(Toronto) is not included in the list.

It is preparing a scheme of its own
under special powers, and purposes to

carrj' it out by means of municipal
bonds raised for the purpose.

I would refer thosewho are interested
in obtaining further information to the

report of the Ontario housing com-
mittee which contains a number of

plans for use, if desired, by municipal-
ities, and also to the regulations and
forms of the Ontario province, both
of which publications can be obtained
from Mr. J. A. Ellis, Director
of Housing, Parliament Buildings,
Toronto.

You will see from the dates I have
used and the progress already made

that the process of joint co-operation
of the three sets of government does

not lead to any serious delay in ad-

ministration.

II. STANDARDS AND GENERAL PRIN-

CIPLES OF SCHEMES

In the order-in-council of February
20, the standards and principles of the

federal scheme were set forth. The
general object was stated to be as

follows :

(a) To promote the erection of dwelling
houses of modern character to relieve congestion

of population in cities and towns; (b) to put
within the reach of all working men, particu-

larly returned soldiers, the opportunity of

acquiring their own homes at actual cost of the

building and land acquired at a fair value, thus

eliminating the profits of the speculator; (c)

to contribute to the general health and well-

being of the community by encouraging suitable

town planning and housing schemes.

FOUR CONDITIONS OF FEDERAL SCHEME
TO BE COMPLIED WITH BY

PROVINCES

Four conditions were attached to

the proposed loan as follows:

(1) The general housing scheme had
to be approved as already stated. It

was required that the general scheme
should include a schedule of minimum
standards for purpose of health, com-
fort and convenience.

(2) Loans were restricted to $3,500
for frame or veneered dwelling, and

$4,500 for dwellings of more durable

construction as specified.

(3) Money could only be loaned to

the provinces and municipalities, hous-

ing societies or companies with divi-

dends limited to 6 per cent, and owners

of lots for erecting houses for their own

occupancy.

(4) The period was fixed to twenty

years for local improvements such as
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pavements, and frame or veneered

buildings; and thirty years for land

and more permanent buildings. Due

regard is paid to the life of the im-

provements with a view to encouraging
more permanent construction. Thus
a loan of $3,000 for a frame dwelling
for twenty years would cost about the

same per month as a loan for abetter

house costing $4,000 for thirty years.

These are the four conditions, but

attached to the government project
are a number of recommendations with

regard to standards. Some of the

provinces are adopting these recom-

mendations merely as suggestions to

be made by them to the municipalities.

Others are adopting them and making
them compulsory, and others are

going further in some respects and not

so far in others.

RECOMMENDATIONS OF FEDERAL GOV-

ERNMENT AS TO STANDARDS

I shall have to refer you to the fed-

eral scheme, a copy of which I shall be

pleased to forward to any applicants,
for the details of the standards, and
will only draw attention to a few of

the outstanding points. The stand-

ards set forth are very general and do
not enter into much detail. The ob-

ject was to secure the things that are

essential, and that are usually over-

looked in municipal by-laws.

They comprise recommendations
that land be acquired by a speedy
method at the lowest cost; that sites

be properly planned and that local

improvements, sewers and water sup-

ply, be provided in advance of the

building of houses; that one tenth of

all areas for housing schemes be re-

served for open spaces; that not more
than one tenth, and in no case than

one eighth, of the gross cost per dwell-

ing be spent on bare land; that certain

standards be applied to the sizes of

rooms, distances between buildings and
to sanitary conditions. For instance,

every house should have a bathroom.

PROPORTION OF COST OF LAND TO COST
OF HOUSE

With regard to the suggestion that

the cost of land should be fixed in pro-

portion to the cost of the dwelling,
the reference is to the land in an un-

improved condition, but if pavements,
sewers and water-mains are constructed

it would mean that the proportion of

the site of the dwelling might be a

fourth or a fifth instead of an eighth
or a tenth.

So far as the bare land is concerned,
no workman's house should be erected

on land that in an unimproved con-

ditions costs more than an eighth or a

tenth of the complete dwelling. One of

the curious facts is that the provinces
where land is most plentiful in relation

to population are finding it most diffi-

cult to comply with this suggestion.
In one of the old towns of Ontario,

land is being obtained for building
houses at $20 per lot, which will

represent about a hundred and fiftieth

part of the cost of the completed build-

ing inclusive of land and local improve-
ments. The effect of this will be that

the purchaser will be able to spend an

extra $200 on his house more than he

could have done on land costing the

ordinary price in a small town. This

$200 will go to supply those improved
sanitary facilities that are usually left

out through lack of means caused by
the excessive cost of the site.

CANADIAN SCHEME SUITABLE FOR
UNITED STATES CONDITIONS

I commend the Canadian scheme as

an example that might very well be

followed in the United States. You,

too, should have your federal office of
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housing and town planning, a co-ordi- planning legislation in the states and

nating and advisory bureau. The to unite administration of housing and
war has been won by organization as town planning together in a state

well as by the valor of our men. If it department.
had gone on a few months longer you It seems difficult to believ-e that the

would have wasted more than you American people, with all their re-

now need to spend in solving your sourcefulness, their love of freedom

housing problem. Your federal gov- and humanity and their unequalled
emment should offer a sum of money opportunities, will let their program of

which, to be equivalent to the Cana- reconstruction continue to have the

dian appropriation, would be about defect that it does not deal adequately
$300,000,000 to assist the states to with the most pressing social problem
carry out housing and town planning of our time. All of us realize what the

schemes. This money should be lent housing problem is to-day in our big
at 4 per cent to be equivalent to our cities. In New York and Montreal
5 per cent. It should be lent to your it is getting beyond our control—by
state governments after consultation any means within our power. Let us

with them, and after settlement with ask ourselves what the problem will be
them of the principles that would in twenty years hence when the slum

govern the spending of the money on population has multiplied more rap-

housing schemes. Each state would idly than other classes of population,

prepare its own housing scheme, and and our slum areas have gro\NTi rela-

one main condition of any federal tively greater than now to our healthy
scheme should be that such a state areas, and the great cities are spread
scheme be prepared and approved be- over double their present territory,

fore any loan is granted. Under state There is hardly another social ques-
control the municipalities or housing tion to which it is more important that

commissions would work out the prob- we should apply our energies, and
lem locally and would build houses there are few other social problems
where needed. that can be effectively dealt with,

To make housing improvement more without at the same time dealing with

effective, however, it will be necessary the problem of improving housing
to have better and more general town conditions.



THE GOOD NATIONAL BUDGET BILL

BY W. F. \MLLOUGHBY
Director, Institute for Government Research, Washington, D. C.

The Good Bill is built up from the researches of Mr. Willoughby
whose long preparation note nears fruition. The article is dated

June first and the bill reprinted here is as originally introduced.

Prior to the recent assembling of In considering any measure of

congress in special session, Republican national reform it is always desirable

leaders announced that among the to distinguish clearly between the

measures of national importance that theoretically desirable and the practi-

they would seek to have enacted cally feasible. Especially is this so

during the session was one providing in the case of the measure under con-

for the adoption by the government sideration. No one can study the

of a scientific budget system. problem of a national budget without

Promptly upon congress convening, being impressed with the fact that,

Mr. Good, chairman of the house com- while the principles underlying this

mittee on appropriations, introduced system are comparatively simple, the

the accompanying bill calling for this actual work of putting the administra-

action.^ Though this bill is but one tion of the financial affairs of the

of a number having the same end in national government upon such a

view, it is undoubtedly the one which basis is a task of the greatest magni-
will receive the most attention and tude. There is scarcely a phase of

will probably furnish the basis for any public administration that will not be

legislation regarding the matter that vitally affected by the change. If

may result. There can be no doubt fully adopted, a budget system will

about the earnestness of the author radically alter the relations between

of the bill in his desire to have the bill the President and congress, and the

acted upon. It has been referred to President and all subordinate adminis-

his committee and he has announced trative officers. It will necessitate a

that hearings upon it will shortly be thorough-going revision of the rules

had. of the two houses. It requires a

In view of this, it is highly important complete recasting of the accounting
that all persons interested in the and reporting system of the treasury,

promotion of this fundamental reform Finally, it renders desirable, if not

in the system of financial administra- imperative, that an entirely new
tion of the national government should status shall be given to the offices

familiarize themselves with the provi- of the comptroller of the Treasury and
sions of this measure and give to it the six auditors of the executive de-

such support as they are able. partments, and profoundly modifies

the character and scope of their duties.

iH. R. 1201: A bill to Provide a National In view of the importance and

Budget System and an Independent Audit of variety of these changes, it is not

Govemment Accounts and for Other Purposes. remarkable that congress may hesitate

360



1919] THE GOOD NATIONAL BUDGET BILL 361

to take the action that will necessitate A correct understanding of this,

the effecting of all these changes at one as well as any budget bill, is only pos-

time. To the legislator occupying the sible when recognition is had of the

position of responsibility that does the fact that a budgetary system has three

author of the present bill, the problem distinct phases: the formulation and

thus presents the two phases of what submission of a budget; action upon
he would like to accomplish, and the budget by the body to which sub-

what, under existing circumstances, he mitted; and the execution or control

believes can be done. That Mr. of the budget after it is enacted, or,

Good is a thorough believer in the to speak more correctly, the execution

budget system with all its implications or control of the legislation having for

there can, the writer believes, be no its purpose to put the budgetary pro-

doubt. If this bill does not provide posals into effect, since the budget
for all the features that advocates of as such is not enacted. The Good bill

budgetary reform would like to see addresses itself to but the first and

incorporated in it, it is not due to any third of these three phases. The
lack of good will on the part of the second, which has to do with action

author, but to the fact that, in his upon the budget after it is received

opinion, congress cannot be induced by congress, involves the question of

at this time to go further than is there its reference to a committee or corn-

provided. To us who are interested mittees; the provisions that shall

in this great reform the important govern such committee or committees

thing to determine is whether the in their consideration of it, the right

action that is called for is in the right of members to propose amendments
direction and whether the door is still to it after it is reported, or to initiate

open for further advances as circum- and secure consideration of independ-
stances may permit. If we find that ent revenue and expenditure proposals,

the bill has this character, it is our and many other matters of parhamen-

duty to support it. While it is entirely tary practice and procedure, all of

proper to point out wherein it fails to which can be handled only by formal

provide for action that must be taken amendment of the rules of the two

if the administration of the national houses. It is thus exceedingly diffi-

finances is to be put upon a complete cult, if not practically impossible,

budgetary basis, it would be unfor- to seek to cover this phase of budgetary
tunate in the extreme to make these reform by means of a statutory pro-

omissions a point of attack instead of posal. That it is not covered by the

the good features a matter of urgent bill under consideration is, therefore,

advocacy. no defect in that measure. It only
It is not intended by the foregoing means that, if the bill is enacted,

to indicate that the bill as it stands efforts must then be directed towards

is a half-hearted measure. On the securing that reform in the rules of the

contrary it is in many respects an house and senate which is essential

extremely radical proposition and if if the full benefits of a budgetary
enacted will constitute a long step system are to be secured,

towards the goal which the most Turning now to a more detailed

pronounced supporters of a budgetary consideration of the bill, the first point

system have in view. This, it is to be noted is that it provides for

believed, will fully appear in the brief the definite recognition of that funda-

analysis of the bill that follows. mental principle of any correct bud-
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getary system that upon the chief

executive, and the chief executive

alone, rests the responsibility of de-

termining and of laying before the

fund-raising and fund-granting author-

ity, the legislature, a statement of the

provisions which, in the opinion of the

administration, should be made for

meeting the revenue and expenditure
needs of the government. Under the

bill, as drafted, the President hereafter

will be the only officer authorized to

request of congress the modification

of revenue laws or the grant of funds.

All requests for funds as they originate

in the several departments and bureaus

will be submitteed to him instead of,

as at present, directly to congress

through the secretary of the treasury

as a compiling but non-revising organ.
These requests will be examined by
the President, accepted, rejected, or

modified by him as he sees fit, after

which they will be laid before con-

gress with his recommendations. The
estimates of appropriations will thus

be the estimates of the President for

which he must assume full responsibi-

lity. As Mr. Good said in a statement

which he gave to the public at the time

that he introduced the bill:

It (the bill) makes the President responsible

for the budget. Under the present law no one

is responsible for the estimates. If duplications,

waste, extravagance and inefficiency exist in the

services, which are purely administrative failures,

the President will be responsible for them if he

includes in his budget an estimate for their

continuation.

In the second place the bill provides
that the recommendations of the

President in respect to the financial

needs of the government shall go
forward in the form of a single, con-

solidated and co-ordinated document.

This document, to which is given the

name budget, is to set forth in detail

and in summary form balanced state-

ments of the resources and liabilities

of the government, the revenues and

expenditures of the government in the

past, the estimated revenues and

expenditures of the year in progress,
and the revenues and expenditures
which, in the opinion of the President,
should be provided for for the year to

follow; and is to be supported by such

further data, analyses, explanations
and comments as, in the opinion of the

President, are necessary in order to

get before congress a clear picture of

financial conditions and operations
and a comprehensive co-ordinated

work program for the future.

Thirdly, the bill makes careful pro-
vision for a special service, to be

known as the bureau of the budget,

directly under the President, which

shall have as its function to assist

the President in meeting the respon-
sibilities thrown upon him in respect
to the formulation of his budget. In

the performance of its duties, this

service, when authorized by the Presi-

dent, will have full power to call upon
all officers of the government for such

information regarding the organi-

zation, activities and methods of

business of their respective services,

and to make such investigations of

these services as may be deemed
desirable by the President in order

that he may intelligently pass upon
requests for funds emanating from
them and in other respects meet his

budgetary obligations. It is, further-

more, specially directed to make a

careful investigation of all provisions
of law dealing in any way with the

preparation and transmission to con-

gress of estimates, and the preparation
and submission to congress of financial

data of any character in order to

determine what changes should be

made in such provisions of law to the

end that all requirements in respect

to the reporting to congress of financial

data and estimates shall be brought
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together in one place, co-ordinated,

revised and brought into harmony
with the budget system to be estab-

hshed by the bill. The results of this

examination are to be embodied in a

report or reports to the President

which the latter is requested to submit

to congress with such recommenda-
tions for action as he deems proper.
At this point mention should be

made of a feature of the bill which,

while probably necessary, is far from

satisfactory as a permanent arrange-
ment. If a budget is properly to

perform its function it must be drawn
with extreme care with a view to the

presentation of the data contained in

it in a form that will permit of their

purport being readily grasped. This

means that the items contained

in the statements of revenues

and expenditures and revenue and

expenditure proposals should be listed

and classified according to some
definite principle or principles. Espe-

cially is it important that all expend-
itures and estimates for a service shall

be brought together in one place.

This is not done at the present time.

One of the gravest defects in the exist-

ing appropriation system is that the

financial needs of a department or

bureau, instead of being provided for

in one act, are, for the most part,

scattered through a number of acts

which are handled by a number of

committees acting independently of

each other. In order that this system

may be followed congress has provided
that estimates of appropriations shall

be correspondingly scattered and

separately presented. Until this re-

quirement is abolished, it is impossible
to give to a budget the form that it

should have. LTnfortunately this can-

not be done until congress is willing
to change its rules of procedure which
now recognize the nature and contents

of existing appropriation acts and the

committees by which they are to be

handled. Pending the accomplish-
ment of this reform which, as stated,

must be effected by a change in the

rules of the two houses the best that

the Good bill could do was to provide
that the President, while having full

power to determine the amounts of

money which in his opinion should be

appropriated, should, as far as possible,

make his budget conform in manner of

presentation to that now in force. In

recognition of the defects of this sys-

tem, the bill, however, also provides
that the President shall have a free

hand to formulate and present to con-

gress another document which shall set

forth the items listed and classified in

such a way as to conform to the re-

quirements of a properly constructed

budget. Manifestly such an arrange-
ment is unsatisfactory as a definite pro-
vision. This feature of the bill must,

therefore, be looked upon as a tempo-
rary provision adopted only as an expe-
dient to meet a situation which it is

hoped will shortly pass away.
In the foregoing we have considered

only those features of the Good bill

having to do with the first phase of the

budgetary problem
—that of the form-

ulation and submission of a budget

by the President. The last half of the

bill deals with the third phase
—that

of the execution, or rather supervision
over the execution, of the budgetary

provisions after they are enacted into

law. A legislature has performed only
a part of its duty when it has granted
funds to the administration with which

to carry on the activities of the

government. It still has the obliga-

tion of assuring itself that its agent,
the administration, faithfully complies
with the instructions that have been

given to . it through the revenue,

appropriation and other statutory

enactments. This is necessary, not

only in order that the administration
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may be subject to proper control, but

that the legislature may have the

information needed by it in passing

upon administrative proposals for

future expenditures. Such a control

or supervision can only be secured

when provision is made for the exam-

ination of the accounts of the adminis-

tration by an officer who is independent
of the administration and reports
direct to the legislature. At the

present time the national government
has a comptroller of the treasury and
six auditors of the executive depart-
ments. These officers, however, are

officers of the executive branch. They
interpret their duties in the exceed-

ingly narrow sense of seeing merely
that the technical requirements of the

law are complied with. Only in a

very slight degree do they consider

it a part of their duties to criticise the

acts of the administration or to bring
to the attention of the legislature

matters which, in the interest of

efficiency and economy in the conduct

of public affairs, should be brought to

their notice. The fact that they are

officers of the administration makes it

difficult for them to do so.

The present bill corrects all this.

Following the British system, it makes

provision for a comptroller-general
who will, as far as possible, be in-

dependent of both the legislative and
executive branches of the government.
The intention is to give him such a

status of security and permanency
that he will have all the independence
of a federal judge. This officer will

take over the duties now performed

by the comptroller of the treasury
and the six auditors of the executive

departments. In addition to perform-

ing these duties it is furthermore made

his specific duty, annually, to report
to congress the results of his examina-

tion of the public accounts together
with recommendations of the action

which in his opinion should be taken

to improve the methods of handling
the financial affairs of the nation.

That the matter may not stop here,

provision is also made for a permanent
joint committee on receipts and ex-

penditures of the government, whose

duty it will be to receive the report
of the comptroller-general and see

that due consideration is given to the

recommendations contained in it, and
to take such other action as in its

opinion is necessary in order to correct

defects or abuses in matters of financial

administration.

In the preceding paragraphs we
have been able to do little more than

seek to make known the general
character and purpose of the Good
bill. Space does not permit of our

entering into a more detailed examina-

tion of its technical features. It is

hoped, however, that enough has been

given to show that, while this bill far

from provides for all the action that

must be taken if a thoroughly satis-

factory budgetary system is to be

secured, it does make a long step in

this direction. Of supreme importance
is the fact that, if enacted, it definitely

commits the national government to a

budget system. The way is thus

opened for progressive reform in this

field. The rapidity with which this

reform is accomplished will depend
in large part upon the pressure which

public opinion can bring to bear upon
congress and the President to do that

which is now so generally accepted as

essential if a really efficient administra-

tion of national affairs is to be secured.
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SUMMARY OF H. R. 1201

The Good Budget Bill

House bill No. 1201 provides for the creation

of a bureau of the budget in the oflBce of the

President, having a bureau director and assistant

director, at salaries of $10,000 and $7,500, re-

spectively, appointed by the President. Em-

ployes of the bureau are to be under civil service

rules; $100,000 is appropriated for the mainte-

nance of the bureau during the year beginning

July 1.

All heads of executive departments are re-

quired annually to submit to the President

estimates of the hnancial requirements of their

departments. The secretary of the treasury will

also submit such estimates of the public revenues

as the President may direct. The President will

then prepare, with the assistance of the new

bureau a budget containing balanced statements

of the resources and liabilities of the government,

the revenues and expenditures for the previous

fiscal year, estimates of the revenues and expendi-
tures for the current fiscal year, and estimates

of the revenue and expenditure needs for the

ensuing fiscal year. This budget will be sub-

mitted to congress by the President, together

with his recommendations for meeting the

revenue needs of the government, and with such

other data or recommendations as he may see

fit. He may also submit additional estimates

from time to time; but no other executive officer

shall submit to congress estimates for revenue

or expenditures unless at its request.

Present legal requirements governing the con-

tents, order, and arrangement of the estimates

of appropriations and receipts shall be observed

in the preparation of the budget; but the Presi-

dent is authorized to submit an alternative

budget prepared according to any system of

classification and itemization which he may
consider serves better to convey the essential

facts regarding the condition of the treasury and

what in his opinion are the revenue and expendi-

ture needs of the government.
The bill also provides for the creation of an

accounting department, to be independent of the

executive branch of the government, under the

direction of a comptroller general and assistant

comptroller general, who shall be appointed by
the President, with salaries respectively of

$10,000 and $7,500. These officials shall hold

office during good behavior, but either may be

removed at any time by resolution of congress

for inefficiency, neglect of duty, or malfeasance

in office. The offices of comptroller of the

treasury and assistant comptroller of the treasury

are abolished, and their duties, together with

those generally of the six auditors of the various

departments of the executive branch, are vested

in the auditing departments and shall be exer-

cised without direction from any other officer.

All claims and demands by or against the federal

government, and all accounts in which it is con-

cerned, shall be settled in the accoimting depart-

ment. The comptroller general is to make to

congress a periodic report covering the receipt

and disbursement of public funds, with his

recommendations relating to the work of the

department; $100,000 is appropriated for the

maintenance of the department during the year

beginning July 1 .

The bill further provides for a permanent

joint committee of congress on receipts and

expenditures of the government, consisting of

three members of each house, to investigate

methods and procedure relating to the receipts

and expenditures of the government, including

estimates, appropriations, audits, and accounts,

and to recommend advisable changes.



RECONSTRUCTION COMMISSIONS

THE WORK OF THE RECONSTRUCTION
LEGISLATURES

BY FREDERICK REX, RICHARD S. CHILDS, AND MANY HELPFUL
CORRESPONDENTS

One of our ambitions for the "Review" in its new monthly form
is to make it more of a newspaper; hence this attempt to cover

the legislative high points as early as possible. Since five legisla-

tures are still in session as we go to press, the record is

necessarily incomplete. Corrections will be welcomed and will

be published later. See also the summary in the Editorials.

Governor Smith in his message to tion of women in industry, education

the New York legislature in January and military training,

set the proper pace for all the states (e) The readjustment of costs, pro-
at this time. He emphasized the duction and distribution of food stuflfs

problems of reconstruction with which and fuel, wages and employment,
the nation is confronted and the great
need of effective and sane co-operation
on the part of the state and local

authorities. He urged enactment of As an effective means of assisting in

laws for the relief of the injured, crip- the solution of the foregoing problems,

pled and incapacitated soldiers and Governor Smith appointed an impor-
sailors; for the proper care of the tant reconstruction commission em-

widows, orphans and other dependents powered to make investigations and to

of heroes; and for remedying the unem- report on the industrial, commercial,

ployment due to the readjustment of economic, sociological and military
business and industry from a war to a needs and requirements of the state

peace basis. Among other problems which have been produced by the

of reconstruction cited by Governor World War and the readjustment to

Smith as pressing for solution, are conditions of peace.

(a) The enactment of measures of The legislature being of the opposite
taxation which will bear equally upon political party, refused to make any
all classes. appropriation for the commission and

(b) Provision for the production and the latter was forced to do what it

distribution of the necessities of life so could with private subscriptions. It

that the people may obtain them at was a rather tj^Dical result of the impact
the lowest cost. of war-time idealism upon the reaction-

(c) Enactment of more stringent and ary legislative mind. The commission
universal laws for the protection of the made only one recommendation before

health, comfort, welfare and efficiency the legislature adjourned. That was
of the people. for the continuation of the state em-

(d) The problems of finance and ployment bureau, for which purpose
banking, as well as questions of sanita- $230,000 was appropriated.

tion, unemployment, labor, the posi- A bill was introduced in the Illinois

366
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senate providing for a state council of

reconstruction, employment and relief,

consisting of fifteen persons appointed

by the governor, whose duty it shall

be to assist returning soldiers, sailors

and marines to find employment, to

co-operate with other agencies of the

state in furnishing employment and

sustenance, and to recommend to the

governor and to the assembly such

laws as are necessary to carry out the

spirit of this enactment.

Pennsylvania has continued its war-

time commission of public safety and

defense as a commission of public
welfare with authority to undertake

Americanization of the foreign-born,

aid any good civic social betterment

enterprise, and compile a history of

Pennsylvania's part in the war.

HOUSING

Governor Lowden, in his biennial

message to the Illinois legislature,

urged that a state-wide housing code

be adopted as a means of preventing
the erection of houses which are inim-

ical to public health, and for the

purpose of rigidly controlling future

building conditions; a bill has been

introduced in the Assembly to this

effect.

A policy for correcting bad housing
conditions in Milwaukee was submitted

to its mayor. It suggests action along
the following lines, as necessary to a

solution of the housing problem: (a)

The elimination of speculative land

values in some residential districts;

(b) zoning of the city to safeguard all

residential districts; (c) economical

and adequate planning of streets, trans-

portation, sewerage disposal, water

supply, lighting, planting of trees; (d)

elimination of waste in the construc-

tion of homes; (e) acquiring for wage
earners the benefits of ownership with-

out interfering with labor mobility; (f)

legislation aiming to stimulate the

erection of wage earners' homes; (g)

public instruction as to the possibilities

of housing betterment.

"Speculative building methods,"

says the report, "have failed in Europe
and in this country to provide wage
earners' homes of a type commensurate
with the cost involved. Under this

system it is quite impossible to build

wholesome dwellings for low paid
workers. It, therefore, seems to be a

duty of the state to devise methods

whereby the new spirit of common
responsibility for the community wel-

fare, which is true democracy, may
provide a better means of safeguarding
the homes of the people against bad
conditions than a category of legal

restrictions. Constructive legislation

stimulating the erection of wholesome
homes for wage earners through state

or municipal loans is no more class leg-

islation than is legislation establishing

schools, hospitals or public parks. It

should aim to remove the objectionable
features of present methods and make
it possible for all people in Wisconsin

to enjoy those environments which
make for wholesome, contented lives.

Progress in this direction is being made
elsewhere. It should be possible to

accomplish it in this state."

The committee on housing appointed

by Mayor Peters in January submitted

a report on housing laws and condi-

tions in Boston and recommended to

the legislature for passage a suitable

act incorporating the principal find-

ings of the committee as follows: 1,

A "housing law," distinct from a

"building law"; 2, Strict enforcement

of all building and health laws which

apply to housing; 3, More light and

air in congested districts; 4, Removal
of all dwellings no longer fit for habita-

tion; 5, Public improvement of the

north end as proposed by the city plan-

ning board; 6, Public assistance toward
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the building of "multiple dwellings" struction committee and another by a

at low rental; 7, Organized develop- joint legislative committee. At the

ment of public interest in health and four-day woman suffrage session in

housing; 8, No more wooden three- June, a bill was passed relaxing the

deckers, but non-combustible walls, tenement house law by permitting
with wooden porches if desired. conversion of four-story dwellings to

Texaspassed a constitutional amend- four-family tenements. Congress was

ment, subject to ratification at the urged by resolution to exempt mort-

poUs, permitting the use of state credit gage bonds from income taxes,

to assist heads of families to acquire
or improve their homes, and authoriz- „^ , „ ,,_ _

./ . , ^ . . „ WAR VETERANS
mg the state to acquire, improve, sell

or lease real estate. The form which The Chicago city council last De-
this wall take depends upon further cember voted to submit to the legisla-

legislation which is to follow the adop- ture a bill to amend the state law
tion of the amendment and may pro- relating to the civil service of cities by
vide colonization or loans for home- providing that preference in civil serv-

building anywhere. ice examinations be extended to those

The state-owned home building asso- who have been engaged in the military,

ciation created in North Dakota is naval or aerial service of the United

authorized to take land, plan it, build States during the years 1898-1902 and

houses, provide utilities thereto and during the years 1914-1919. Its pass-
sell on an installment plan. The state age is reported to be certain,

will lend 80 per cent on mortgage and In several other states the integrity
is to be fortified against loss by the of the civil service was threatened by
fact that each buyer must join risks schemes to give preference in appoint-
with nine others in a home-buyers ment to veterans of the war. In New
league pledging up to 15 per cent of his York such a bill passed, but being a

own property in a mutual guarantee constitutional amendment must pass
of the loans of all the members. Pay- again two years hence. A similar bill

ments are monthly over a period of passed in California, while numerous

twenty years. The funds are to be bills having the same purpose were

found by the cash deposits of the first introduced in Pennsylvania, but are

20 per cent by each buyer and the sale all probably unconstitutional,

of these group-protected mortgages. Extension of the state's established

Thus a home costing $4,000 can be land settlement policy to provide work

acquired when $800 has been accumu- and rural homes for returned soldiers

lated in deposits in the association and is the outstanding item of the recon-

the payments thereafter will be $26 a struction legislation of the 1919 Cali-

month for twenty years with a chance fornia legislature. Two measures car-

for delay in case of crop failure or sick- ried out this program. One amended
ness. the state land settlement act of 1917,

Numerous bills in many legislatures under which the Durham colony is

aimed to give relief to tenants from now operating, by providing for prefer-

increased rents and offered to munici- ences to returned service men in the

palities power to provide housing. sale of farm allotments, and appropri-
New York's contribution to the ating $1,000,000 for immediate exten-

housing problem is an elaborate inves- sion of the work. The other provides

tigation by Governor Smith's recon- for a bond issue of $10,000,000 to be
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voted on in November, 1920, for a

comprehensive land settlement pro-

gram. Provision is made for co-opera-
tion in any plan which may be adopted
by the L^nited States government.
To give assistance to returned sol-

diers in finding employment and other-

wise assisting in the return to civil life,

a state committee on soldiers' employ-
ment and readjustment was provided
for early in the session. This commit-
tee succeeded to the work of the state

council of defense. Under the chair-

manship of the adjutant general, the

committee has endeavored to co-ordi-

nate effort in placing soldiers in posi-
tions and in encouraging industrial

activity.

The New York legislature had before

it numerous bills recognizing the valor

and services of soldiers and sailors.

A proposed bill sought to exempt
from taxation dwelling houses owned
or occupied by any member or honor-

ably discharged veteran of the military
or naval forces of the United States

who has actually served overseas.

Another bill proposed a state scholar-

ship for each honorably discharged
veteran of the world war who is a resi-

dent of the state, and whose course of

study was interrupted by entering the

military or naval service. Such vet-

eran must have been actually enrolled

in a college or have entered upon the

second year of preparatory work there-

for and attended school at the time of

or during the school term immediately
proceeding his entry into the service.

The scholarship entitles the holder

to tuition and room rent for the period
of the regular college course of four

collegiate years, or such portion thereof

as may not have been completed at

the time of his entry into such service,

and to admission into any college of

the state, of his selection, for which he
is or shall become prepared.
Four hundred and fifty state scholar-

ships were finally provided in the bill

as passed, entitling each holder to $100
a year for tuition and $100 a year for

maintenance in any college or technical

school in the state.

North Dakota imposes a half-mill

tax for a soldiers' compensation fund
from which any returned North Dako-
tan soldier can draw $25 for every
month he was in service, providing he
uses the money toward building a home
or completing his education.

Vermont provided for a census of
"
farms for sale

"
to be published by the

commissioner of agriculture, who is

directed to make the information

available to returned soldiers and to co-

operate with the federal government in

placing soldiers on Vermont farms.

Idaho created a soldiers settlement

board with an appropriation of $100,-

000 to be spent in co-operation with the

federal government in aiding returned

soldiers to obtain homes on state land.

Texas passed a measure which pro-
hibits the sale under execution, deed of

trust, mortgage or lien, of property

belonging to soldiers and sailors now or

recently in service, until twelve months
after discharge. A great flurry, which
involved a special four-day session of

the legislature, resulted in a law to

make it possible for returned soldiers

to vote without waiting a year for

certain normal legal formalities. A
resolution was passed charging the

governor with the duty of giving their

old jobs to state employees returning
from service.

TAXATION

Tax reform was probably the most
notable achievement of the Indiana

legislature. A new tax law was

enacted, but in view of the convic-

tion that the legislature could not do

all that should be done because of

present constitutional limitations, two
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resolutions for amendments to the con-

stitvition were adopted. One would

permit the legislature to classify prop-

erty for taxation and the other spe-

cifically authorizes an income tax.

The new tax law is a striking piece
of legislation because of the power it

gives to the state board of tax com-
missioners over both local and state

levies and over bond issues of any
municipal corporation. The law also

gives the state board power to remove
local assessors for misconduct or ineffi-

ciency and to order reassessments at

any time, which means that real

estate, which is ordinarily assessed

every four years, may be assessed

oftener if the state board chooses.

The law is already in force and prop-

erty is being assessed under it. It

provides for a true cash value assess-

ment. The old law had this provision
but it was never enforced. Now with

the great power the state board has,

it is undertaking to enforce a 100 per
cent assessment. It is predicted that

the total valuation will be more than

double what it was under the old law.

This might open the way to excessive

taxation if former tax rates were

levied, but the new law has the remark-

able provision that no greater revenue

shall be raised in any taxing unit for

any succeeding year than will be

raised under the rates levied for this

year on the old valuation. This

provision will force a reduction in rates

corresponding to the increase of valua-

tions under the 100 per cent plan.
That is to say, if valuations are

doubled, tax rates will have to be cut

in two. If any taxing unit desires to

raise more revenue hereafter than here-

tofore, it must petition the state tax

board for permission. A levy of

$1.50 on $100 for all purposes may
be assessed by any taxing unit without

consent of the state board providing
that levy will not raise more revenue

next year than was raised this year.
The state board, on petition, may
reduce levies as well as increase them.

The law also places much power
in the state tax board by the provision
that no bonds shall be issued without

the board's approval. The exception
to this provision is that if a bond issue

of $jO,000 or more is disapproved by
the state board, the decision of the

board may be overthrown by a refer-

endum election in the taxing unit

proposing the bond issue. The power
to pass on tax rates and bond issues

will add a vast amount of work for the

state tax board. While the bill was
under consideration, it was attacked

on the ground that it invaded the

right of local self-government, but the

opposition was not very strong. As
the bill was introduced, it provided for

a deduction of 75 per cent from the

assessed value of intangibles, the

expectation being that this would

bring intangibles out of hiding. But
the farmers and others made a per-
sistent fight against this provision,
and it was rejected by the house.

Then the senate put in a provision
that intangibles should be taxed ac-

cording to their income, but in final

conference this was thrown out.

Under the old law, with most kinds of

property assessed at from 30 to 50 per
cent of their value, little intangible

property got on the duplicate. A tax

rate of about 3 per cent the state over,

and even 5 per cent in some cities

would eat up practically all the income
from intangibles. If property is now
under the new law put on the duplicate
at approximately 100 per cent of its

value and tax rates are cut in two,
it may be that more intangibles
will come out of hiding, for the tax

rate will probably be between 1| and
2 per cent.

The power of the state tax board

extends to state tax rates. For
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example, the le\'y for the two univer-

sities and the state normal school is 7

mills. With the total valuation of

the property of the state doubled, the

state tax board will cut the levy

practically in two. The power of the

state board over state tax rates extends

for two years, the idea being that the

next legislature shall decide whether
the power is to continue.

The law is regarded as an interesting

experiment in taxation, and its work-

ings will probably be of interest to

other commonwealths.

Sweeping changes in taxation were
enacted in North Dakota. Assessable

property is reclassified as follows:

railroads, farm lands, bank stocks,

flour mills, elevators, public utilities

and urban business buildings with

their lots are to be assessed at full

100 per cent value. Live stock,

agricultural tools, motor vehicles and
homes in to^Tis are to be assessed at

50 per cent of true value. Farm
improvements, town residences up to

$1,000 value, $300 worth of personal

property, $300 worth of workmen's
tools and $1,000 worth of farm imple-
ments and machinery are exempt.
A new income tax law classifies

incomes as earned or unearned and

imposes graduated taxes. The highest
rate is 10 per cent on incomes over

$30,000. Earned income is money
earned by personal services or derived

from a business personally managed;
$1,000,000 a year is expected from
this tax.

A moderate income tax of 1 per
cent on incomes up to $10,000, 2 per
cent on incomes up to $50,000 and 3

per cent on larger ones is New York's
answer to the loss of $22,000,000 of

liquor revenues. It is estimated to

yield $40,000,000. This sum will be
divided half and half with the local

governments. Corporations suffer a
50 per cent increase in their franchise

taxes and of the $24,000,000 expected
from this source, a third will go to the

local governments.
The Illinois legislature at present

writing has not adjourned. Reform
of taxation methods was agitated and

important bills were introduced pro-

viding for a state tax commission with

adequate powers to supervise assess-

ments. This would abolish the elec-

tive state board of equalization of

twenty-six members. A franchise tax

on corporations is one of the promising
revenue plans.

Prohibition cost Texas $800,000 a

year out of about $15,000,000 rev-

enues. A tax on crude oil was in-

creased to 1| per cent, yielding a new
$1,000,000 of income.

After a bitter fight in the Missouri

legislature to abolish the state tax

commission on the one hand, and to

increase its powers and enforce 100

per cent assessment on the other, the

commission was practically eliminated

as a tax improvement factor, with no

change in the government basis.

REORGANIZATION OF STATE GOVERN-
MENTS

Governor Smith in his message found
that there are too many state com-
missions and boards and that much of

the work of his state could be con-

solidated under single-headed com-
missions or by officers elected under
the constitution. Little was done,

however, except to pass a dubious

measure demolishing the Public Serv-

ice Commission.

Illinois has passed a bill providing
for a convention to revise, alter and
amend the Constitution of Illinois to

convene on the fifth day of January,

1920, at Springfield. The convention

shall consist of 102 delegates
—two

from each senatorial district. These

delegates shall possess the same quali-



372 NATIONAL MUNICIPAL REVIEW [July

fications as required of senators, shall sioners. These departments have been

be nominated at a primary election under the elective state auditor,

held on the tenth day of September, North Dakota constituted its gov-
1919, and shall be voted for at the ernor, attorney-general and commis-
election in November. sioner of agriculture and labor—all of

Pennsylvania provided for a com- whom are elective—an industrial com-
mission to study and report to the mission, and put into their hands the

general assembly upon the subject of organization and management of a

the revision and amendment of the new state-owned bank—the bank of

constitution. North Dakota—a terminal elevator

The Indiana general assembly ful- and flour mill association and a home
filled most of the short-ballot pledges building association. ^

contained in the Republican state plat- The North Dakota mill and elevator

form, with two notable exceptions, association will engage in the business

It failed to pass a bill permitting cities of manufacturing and marketing farm
to adopt the commission or commis- products with warehouses, elevators

sion-manager form of government, and and flour mills on, a state bond issue

it failed to pass a bill to make the of $5,000,000. The farmer will be

attorney-general appointive by the allowed to deliver his grain to the

governor instead of elective. The bill state terminal elevators and receive

failed to pass after it was amended to a receipt on which he can borrow if he
make the term four years, instead of thinks it best to wait for a higher

two, the term to run concurrently with market. The scheme has precedent
the term of governor, which is four in Australia, New Zealand and Canada,

years. The cry of centralization of Fairer grading of the wheat is prom-
power was raised, and the personal in- ised on a scientific standard. The
fluence of the present attorney-general powers of the association are suflBcient

was exerted against the proposed to enable it to set up bakeries in

change. The legislature, however, Chicago, or New York, and sell bread

abolished the elective offices of state if it chooses,

statistician and state geologist. Idaho repealed the direct primary
Also in keeping with the platform, law so far as state and congressional

resolutions for constitutional amend- ofiicers are concerned and returned to

ments were adopted to make the offices the party convention,

of clerk of the supreme court and An important measure, already de-

superintendent of public instruction scribed in the National Municipal

appointive instead of elective. These Review, reorganized the state admin-
are constitutional offices, so resolutions istration into nine departments under
will have to be approved by the next the governor, instead of forty-eight

legislature before they can be sub- divisions.

mitted for approval of the people. It In California the governor appointed
is proposed to authorize the supreme a commission on eSiciency and econ-

and appellate courts to appoint the omy to overhaul the state administra-

clerk, and to authorize the state board tion. The California taxpayers' asso-

of education to appoint the state super- elation met it with a thorough and
intendent of public instruction. comprehensive plan for departmenta-
A department of banking and a de- lizing the state government and was

partment of insurance were created, partially successful with the commis-

the governor to appoint the commis- i ggg vol. viii, p. 330.
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sion. The governor, however, ajjpar-

ently lost heart in the enterprise and
transmitted the report to the legisla-

ture without his endorsement, where-

upon the efiPort failed. One depart-

ment, the agricultural, was created,

however, by the consolidation of sev-

eral boards and officers.

The Pennsylvania legislature has

had before it a comprehensive series of

bills reorganizing all state departments.
The Michigan legislature passed a

central purchasing bill and a provision
for uniform accounting.
A determined effort in Missouri,

backed by the mayors, to secure a con-

stitutional convention ran afoul of

gerrymander jealousies and failed.

Texas followed many other central

western states by creating a board of

control to co-ordinate the management
of its institutions. Six other boards or

offices were abolished as well as the vari-

ous boards of managers of most of the

various state institutions. In addition

the board of control is to prepare a

biennial budget covering not merely its

own institutions but all state offices

and also is to do all state purchasing,

printing and auditing. The board
of control consists of three members,
with six-year overlapping terms, ap-

pointed by the governor.
Texas will submit the question of a

constitutional convention in Novem-
ber. If the election is carried, dele-

gates will be elected in March, 1920,
and the convention will convene in

June following. It will consist of 142

members. The Texas library and
historical commission is asking an

appropriation for preparatory work.

California also votes in November
on the call for a convention to meet
in 1922.

BUDGETS

Signal progress was made in this field,

for nine states adopted the executive

budget principle. Three of them,

Oklahoma, South Carolina and Wyom-
ing, followed the Virginia budget law
of 1918. Nevada made a verbatim

copy of the Utah law which in turn is

taken from the Maryland law. The
other new budget states are Arizona,

Idaho, New Hampshire, Michigan and
Colorado. Indiana put through the

legislature a constitutional amendment
for a budget, subject to repassage and

adoption two years hence. Nebraska

improved its 1915 law by substituting a

copy of the Illinois procedure. Ala-

bama created a budget board and Texas

gave budget functions to its new^ board

of control.

Colorado's bill for an executive

budget is typical. It requires all the

administrative officers to send the

governor their estimates before Novem-
ber 30, itemized as the governor may
require. The governor shall revise the

estimates and submit them to the legis-

lature on January 15, together with

revenue plans and comparative statis-

tics of previous periods. The governor,
auditor and department heads shall

have the right to appear and be heard

in the legislature on the appropriation
bill. A budget and efficiency com-
mission is created, appointed by the

governor, for a four-year term, at sal-

aries of $3,600, to act as statistician

and investigator with access to all

state records.

There are now only thirteen states

left where the initiation of budgets
has not been more or less definitely

turned over to the executive depart-
ment.

California's budget system failed to

achieve economy. The budget board,

consisting of the members of the board

of control and the controller, diligently

studied departmental demands and

pruned them down to a practicable

total. The legislature passed the bud-

get and then went romping off with



374 NATIONAL MUNICIPAL REVIEW [July

extra pork legislation to the tune of adopt the city-manager plan and prac-

$15,000,000, much of which, however, tically leave its legislative council com-
the governor was expected to veto. posed as under the old scheme. It

may determine the number of council-

men composing the council, their term
MUNICIPAL GOVERNMENT » ^ i fi • p i .-

oi orace, and their manner oi election

Governor Edge of New Jersey dwelt whether by wards or from the city at

at length in his message upon the merits large.

of the city-manager plan of municipal A bill in California permitting the

government, and declared in favor of little sixth class cities to provide by
the enactment of legislation giving ordinance for the employment of city

cities power to adopt any form of gov- managers passed but failed to receive

ernment which may meet local con- the governor's approval. Another
ditions and local wishes. The bill, proposed for these cities provides:

however, failed of passage. Similar "Whenever the state university or

bills failed in New Hampshire, Illinois, extension division thereof establishes

Tennessee and Missouri. correspondence or other courses of

In Indiana the city-manager bill training for administrative oflBces in

passed one house in defective form municipalities, such as the office of city

and was about to be passed in the other clerk, attorney, health officer, manager,
under pressure from Governor Good- engineer or street superintendent, the

rich when it was discovered that the board of trustees of such city shall, if

amendments were mislaid. A frenzied practicable, make such appointments
search in the closing hours of the ses- from persons who have taken and com-
sion was unavailing and the oppor- pleted such courses and received a

tunity was lost, diploma or other certificate of their

A permissive bill was passed in the proficiency."
Wisconsin legislature providing for Two great special efforts were made
the city-manager plan of government to reorganize the municipal govern-
for the cities of the state. The bill is ments of Chicago and Philadelphia,
brief and simple, stipulating the con- The Chicago bills backed by fifteen

ditions under which it may be possible civic organizations originally proposed
for the Wisconsin cities to operate the city-manager plan, i.e., the council

under the city-manager plan. All the to elect the mayor. The city council

powers of city government remain the would not endorse this, but did endorse

same except that they are differently the remainder of the program including

distributed, the legislative powers be- bills to reduce the council from 70 to

ing conferred upon the council, and 35 members, to make the term of coun-

all executive and administrative powers cilmen four years with limited recall,

upon the city manager. This bill is so to shorten the ballot by making the

drawn as to fit into the general charter elective treasurer and clerk appointive

law, and to make it possible for a city by the council, and make the ballot

to adopt the city-manager jjlan with nonpartisan. They all died in com-
as little departure from the general mittee in the legislature,

charter law of the state as possible. A In Harrisburg, excellent measures

feature of the bill is that in the make- to simplify the political jungle of Phil-

up of the legislative council each city adelphia were enacted. The major
is given wide latitude. Any city can projects of the program are to abolish
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the big bicameral council with its 140

members in favor of a single council of

21 and to set up a sound budget pro-
cedure.

A bill introduced vmavailingly into

the Ohio legislature from Cleveland

would have put before the people at

the fall election an amendment to the

state constitution designed to permit
a union of city and county. The
amendment would provide a means

by which any county of the state

could reorganize its government and

adopt a home-rule charter.

A proposed constitutional amend-
ment in Oregon provided for con-

solidating the city of Portland with

Multnomah county. It was not

passed.
An interesting constitutional amend-

ment that failed of passage in Utah

encouraged consolidation of cities and

county governments.
A bill lost in the Missouri legislature

sought to make possible the separation
of Kansas City from Jackson county.
The people of Kansas City could pro-
vide by amendment of the city charter

for such separation, determine upon
the offices to be established or abol-

ished, arrange the details or basis upon
which the new government shall be

grounded, and otherwise assume the

functions of both city and county
governments within the limits of the

city.

A constitutional amendment sub-

mitted to the voters by the Missouri

legislature proposes to give Kansas

City power to adopt any form of

government it desires. This is to

escape the present constitutional pro-
vision, from which only St. Louis is

exempt, practically limiting cities

to the bicameral form. A second

amendment offered by the legislature

increases the general bonding power of

St. Louis, Kansas City, and St. Joseph

from 5 to 10 per cent of the assessed

valuation, and permits the issuance

of bonds to the extent of 20 per cent

for the purpose of building or pur-

chasing public utilities. Bills were

also passed permitting the consolida-

tion of city and county tax and finance

offices; and increasing the pay of the

Kansas City police. Important bills

defeated were the Australian ballot

and election reform bill, the St. Louis

police home rule bill, and an excess

condemnation bill.

The subject of city-county consoli-

dation is also under discussion in the

city of Birmingham, Alabama.

Mayor James Couzens, in his inau-

gural message, urged that the com-
mon council consider the project of

combining the city and county gov-
ernments of Detroit, following the

plan adopted in Denver and San
Francisco.

The Utah legislature passed a consti-

tutional amendment giving cities the

right to frame and adopt their own
charters. The measure is apparently

self-executing. The state retains the

power "to enact general laws appli-

cable alike to all cities of the state"

while each city obtains power "to

exercise all powers relating to munici-

pal affairs and to adopt and enforce

within its limits local police, sanitary
and similar regulations not in conflict

with general law," also "to furnish

all local public services; to purchase,

hire, construct, own, maintain and

operate or lease local public utilities,
"

' '

to make local public improvement and
to acquire by condemnation or other-

wise property
—also to acquire an

excess over that needed for any such

excess property with restrictions, in

order to protect and preserve the

improvement; to issue and sell bonds

on the security of any such excess

property or of any public utility o\\Tied
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by the city, or of the revenues thereof,

or both, inchiding, in the case of a

piibHc utility, a franchise stating the

terms upon which, in case of fore-

closure, the purchaser may operate
such utility."

If adopted by popular vote this

amendment will take effect Januan^',

1921.

Vermont gave its cities and villages

the right to engage in the coal, wood
or ice business.

A good home rule constitutional

amendment for cities was favorably

reported in the New York Assembly
with the backing of civic organizations
and the conference of mavors. The
bill seemed certain of passage and the

Citizens Union charges that it was
defeated by legislative trickery and

manipulation.

SOCL\L LEGISLATION

In a frank bid for the alliance of

labor the non-partisan farmers of

North Dakota have enacted a work-
men's compensation act which, like

most such acts, does not apply to farm
hands or domestic servants. Miners
are protected and an eight-hour day
established for them. A public wel-

fare commission is created and em-

powered to fix minimum wages for

women in industry, and eight hours
is made their maximum work-day. In-

diana created a free state employment
service.

Illinois reduced the hours of working
women from ten per day to nine, with
a maximum of forty-eight per week.

A minimum wage law was passed in

Texas, for women and minors, to be
administered by a minimum wage
commission which shall directly deter-

mine the minimum wage in each

community. Such laws usually go by
industries, this one apparently goes by

localities, which seems a more natural

method since the rational base is the

cost of living.

A bold program of social service

measures failed in New York despite
the backing of Governor Smith. The
program included health insurance, a
minimum wage for women and an

eight-hour day for women, drafted

hopefully and carefully by competent
labor legislation authorities. The bills

passed the senate and failed in the

assembly because of up-state conserva-

tism.

An interesting little bill passed in

Texas appropriates $12,000 for a

house-to-house survey of one or more
counties by the state health oflBcer to

obtain exact data as to preventable
diseases.

An important effort to improve rural

education in California called for

making the county the school unit

except in cities, in the belief that the

larger unit would be more expert and
flexible than the local bodies. A con-

stitutional amendment to make the

state superintendent of public instruc-

tion appointive by the state board of

education, instead of elective, was also

proposed.
A constitutional amendment in New

York, which must wait till 1921 for

repassage and popular approval, pro-
vides that no person shall be entitled

to vote by attaining majority, by
naturalization or otherunse, unless

able to read or write English. An
appropriation of $100,000 was made
to enable the commissioner of educa-

tion to promote and extend facilities

for educating illiterate and non-

English speaking adults. In 1910

New York, by the federal census, had

406,000 illiterates and 600,000 resi-

dents who did not speak English.
An elaborate reorganization and

modernization of the city criminal



1919] THE RECONSTRUCTION LEGISLATURES 377

court of Detroit, subject to ratification Pennsylvania put into effect its

by the people of the city, was passed constitutional amendment authorizing

by the Michigan legislature after a a $50,000,000 loan for good roads,

bitter struggle.

PUBLIC WORKS

Large public works are in prospect
in several states. Illinois will build a

canal from Lockport to Utica, complet-

ing an important connection between
Lake Michigan and the Illinois river.

New Jersey will build a great bridge
from Camden to Philadelphia in co-

operation with Pennsylvania, and will

join New York in the construction of a
tunnel street under the Hudson from

Jersey City to Manhattan.
New York's appropriations for

various public works exceed $25,000,-

000.

California votes on a $40,000,000
bond issue for highways on July 1.

MISCELLANEOUS

A curio in the North Dakota list is

the provision for one oflScial newspaper
in each county instead of three, this

paper to be elected each year at the

polls! The official paper thus chosen
will receive all the public advertising.
Considerable saving is expected, but
the chief purpose is to destroy the

newspaper patronage which influences

and corrupts the rural press here as

in many other states for the political

benefit of county politicians. The
method of escape is odd and may have
some odd results, but the cure aimed
at is fundamental to democracy and if

successful may change the whole

political atmosphere for the better.
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Robert TV. Speer: A City Builder. By
Edgar C. MacMechen, Editor-in-Chief. Pub-

lished by authority of the Council of the City
and County of Denver. 79 pp.

To commemorate the civic achievements of

Robert W. Speer, thrice mayor of Denver, and

by any test an outstanding figure in municipal

affairs, this book has been issued. The joint

work of the editor-in-chief, the mayor, city

attorney and four department managers of

Denver, it provides a valuable record of Mayor
Speer's acti\'ities for the beautification of Den-

ver, the improvement of the city's affairs, and the

betterment of its citizens. The book possesses

genuine interest, for whatever may be thought
of him by his friends or enemies, Robert W.

Speer, probably as much as anyone might,

earned the title of "Denver's master builder."

His biographers justifiably present Mayor
Speer as a close student of civic subjects from

his first display of genius for political leadership

while still in his twenties. He was a practical

politician, working in harmony with his party,

and even professing a distrust of the sincerity

of avowed reformers. His appointments to

office were made for political reasons; but from

his appointees he demanded faithful, eflScient

service, with the alternative of their resignation

or discharge. He was essentially a man of

action. Many of his projects required months

of development in his own mind, a period during
which he formed and reformed in all details a

plan embodying his ideas; but when once his

plan was ready for presentation, he had a reason

for every suggestion, an answer to every objec-

tion, and a determination to carry out the plan
in the shortest possible time. A tj-pical instance

of his penchant for action is related in connection

with his program for civic improvements during
his first term as mayor. His city attorney hav-

ing been denied by the supreme court a motion

to advance for trial twenty-seven law suits, an

accumulation of years, that were delaying the

progress of Mayor Speer's projects, he secured a

monster citizens' petition requesting the court to

advance these cases in the interest of Denver.

The petition had a humorous but instantaneous

effect. The coiu-t refused to allow the petition

to be filed, but asked the city attorney to renew
his motion. This being done, the cases were

promptly decided and the development of the

city greatly advanced.

Mayor Speer's knowledge of municipal affairs

was enriched in a very practical way by his

familiarity with the mimicipal machinery of

Denver, a familiarity gained not only through
his interest in politics, but also by his early

experience in office. Elected city clerk in 1884,

at the age of twenty-eight, he served also as

postmaster of Denver, minority member of the

fire and police board (where despite his status

he dominated the affairs of the board and laid

the foundations of the future powerful Demo-
cratic machine), police commissioner, fire com-

missioner, and president of the board of public

works. Concurrent with much of his office-

holding, he engaged in the real estate business.

This, briefly, is the equipment re-enforcing

Mayor Speer's efforts for the artistic, social, and

utilitarian improvement of Denver, of which

the present book is largely a record—such a

record as leads his biographers to declare:

He demonstrated fully the value to a city of a

specialist, trained in the affairs of city govern-
ment. He was the forerunner of a type that

eventually will serve the public in an official

capacity. It is even now in course of evolution

through the adoption of the manager form of

government. Neither the rank opportunist,
nor the highly trained business man, as a general
rule, is competent to step into the mayoralty
office of a great city and successfully manage
the people's affairs. The one does not know
enough about ordinary business conditions; the
other often has affiliations too closely connected
with big interests to serve the people disinter-

estedly.

It is in the light of this pronouncement that

the student of municipal government will find

his chief interest in tracing this record of Mayor
Speer's marked impress upon the character and

history of Denver.

Robert W. Speer was elected mayor of Denver

in 1904, upon the adoption of a new city charter.

Thereupon began what the editors of this biogra-

phy call, "the eight golden years of Denver's

378
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development." Beautification was the keynote

of this period. The appearance of the city was

changed, streets were graded and paved, bridges

built, overhead wires buried, shade trees in-

creased, the parks expanded, and a boulevard

and parkway system created. Also an exten-

sive system of sewers was laid; and on the social

side, the parks were popularized, and a great

municipal auditorium erected, in which was in-

stituted unprecedented free municipal entertain-

ment. Playgrounds, an imposing civic center,

and municipal golf links were other achieve-

ments. Antedating the movement for scientific

city planning. Mayor Speer replanned Denver,

and carried out the plan. From an overgrown

country town, it sprang to the eminence of a

metropolis. To accomplish this tremendous

task in so short a span. Mayor Speer exerted all

his energies. He worked day and night, and,

we are told, read municipal works, oflBcial re-

ports, statements and specifications to the

exclusion of all other forms of literature. This,

however, is comparatively the superficial side

of his labor. We have to imagine the vision of

the man, his clearness of purpose, his tenacity

against all opposition, and his will to get things

done.

The critical chapter of the book, dealing with

Mayor Speer's failure as a newspaper editor, his

political battles with Senator Patterson, his

defeat in the senatorial campaign of 1911, and

the breaking up of his political machine, is, as

we should expect, a partisan account. For the

most part it is a bare summary of events. The

struggles with Senator Patterson and the can-

didacy of Mayor Speer for the United States

senatorship are dismissed in thirty-five lines.

The wTecking of his political machine and the

defeat of his candidate to succeed himself in

1912 occupy only a page. We are told only
that his enemies used the argument of high taxes

to encompass the defeat of the Speer candidate,

though in a later chapter the charge that Mayor
Speer profited largely in real estate deals

through his advance knowledge of city improve-
ments is answered by the statement that upon
his death his estate was valued at only $45,000.

Fuller details of these events, even if they gave
only the Speer point of view, would have
increased the value of the book.

In the interim between Mayor Speer's second
and third terms a very interesting chapter of

Denver's history was wTitten. This, justifiably,

is treated briefly in his biography. His suc-

cessor in 1912, Mayor Arnold, proved a weak

official and was deposed in the following year by
a change in the city charter creating a com-

mission government. This experiment was

unsuccessful for reasons not reflecting on the

merits of this form of government,' and led to

the agitation for a further amendment in 1916.

With two rival amendments proposed for sub-

mission to the voters, ex-Mayor Speer entered

the field with a third. It was a remarkable

document, centering practically all executive

powers in the mayor, creating a city council of

nine members, designating Speer as mayor, and

giving him power to appoint four members of

the council. To the amazement of many, the

amendment was adopted.

True to his election promises. Mayor Speer

made non-partisanship and economy largely the

keynotes of his third term. Two of his four

department managers were Republicans, as

were many lesser appointees, and in the first two

months $85,000 was saved by abolishing posi-

tions and consolidating minor departments.

Coming back to office after extended travel and

study, with a broader, riper mind, he also placed

greater emphasis on social welfare. The civic

center project was carried to final completion,

an $85,000 organ
—

paid for by private subscrip-

tion—was installed in the municipal auditorium,

the state was forced to assume care of the insane

from the county hospital, a municipal coal

department^ and a municipal bakery were insti-

tuted, the notorious oil stock frauds were driven

out of the city, and the ofiice of city chaplain

was created. At the height of his activity Mayor
Speer developed pneumonia and died on May
17, 1918.

The biography which his coworkers have

provided presents sj'mpathetically the achieve-

ments of the man who did for Denver in a decade

what would ordinarily require a generation. It

fittingly commemorates Robert W. Speer's

genius as a politician, financial director, builder,

artist, and man. Rcssell Ramsey.

*
What of the City? By Walter D. Moody.

Chicago: A. C. McClure & Co., 1919.

Mr. Moody has vsTitten a valuable book set-

ting forth what he terms America's greatest

problem—what constitutes real city planning,

and how to go about it to insure success. Be-

cause of his position as managing direc or of the

»See National Municipal REV^EW, vol. v, p. 471.

'See National Municipal Review, vol. vii, p. 97.
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Chicago plan commission, and the notable work

accomplished by that body, Mr. Moody has

drawTi largely on Chicago materials for the

structure of his book—but by no means exclu-

sively, for the book has a delightful breadth of

vision; and, while the style is popular, the

material is reduced to principles which will be of

the utmost help in stimulating city planners

generally and in making clear the relation and

obligation of private citizens to city planning

movements.

The 6rst impression of the book is its practical

and authoritative nature, for, as Mr. Moody
admits, he obtained his training as a city planner
—

or, as he puts it, a promoter of city plans
—

largely in the school of experience. Mr. Moody
throws no mysterj' around the task of city plan-

ning. Rather he dispels it, and makes it what

he calls "a simple, common-sense procedure to

make conditions more livable for the dwellers

in cities." He puts the emphasis on starting

right. Cities grow so rapidly that things get

out of hand, and the problem to understand in

the beginning is the factors to be dealt with,

the expansion to be anticipated, and the require-

ments for providing for it. He makes the very

vital distinction between city planning
—that is,

working with all the factors of the city in mind—
and planning for only one or a few of these fac-

tors, such as widening streets, making parks, etc.

The latter method, which he aptly calls city

unplanning, is the cause for the failure of many
movements conceived as city planning.

Separate chapters are devoted to the growth,

needs, and dangers of American cities; the way
to go about city planning; the elements to be

harnessed; publicity; misapplied energy; in-

spiration and influence; and related aspects of

the subject. An interesting chapter is also

devoted to the plan of Chicago, which serves

admirably to make many of the author's sug-

gestions concrete. Appreciation is due the

author for having provided an index.

Mr. Moody well points out that the control

of the nation is passing into the hands of the

cities, and that a sound national fibre demands

the creation of municipal instincts for good

order, cleanliness, honesty, and economy. This

is a noble and proper stimulus for city planning

movements, and for their spread throughout

the countrj'. For the inspiration and guidance

of those who promote such movements, as well

as for those who do the planning, Mr. Moody
has provided a veritable handbook.

The Movement for Budgetary Reform in

THE St.\tes. By William Franklin Wil-

loughby. Director, Institute for Government

Research. New York: D. Appleton & Co.,

1918. 254 p.

Book jackets were at first designed, it is sup-

posed, to protect the original binding until the

volume gets into the hands of the
"
ultimate con-

sumer." Nowadays they serve a variety of

other purposes, among them that of giving busy
reviewers a short-cut to the contents of the vol-

ume and ready made opinions of its merits.

Publishers seldom object to the reviewers using

these convenient little paragraphs either with or

without quotation marks.

The jacket summary of Dr. Willoughby's vol-

ume is so adequate and so accurate that the

present reviewer, though he has read the book,

is constrained to quote it in full.

"
During the past four or five years the move-

ment for budgetary reform in the administration

of the individual states has spread with surpris-

ing rapidity, and remarkable progress has already

been achieved. Although much remains to be

accomplished before even one state finds an ideal

way of administering its finances, the time is

ripe for a survey of what has been done up to the

present, in order that this pioneer action may
bear its full fruit. This book makes, in complet-

est detail, such a survey. It gives a full account

of the action that has been taken by all the states

of the Union looking toward the introduction of

a budgetary system and reproduces in full all

legislation having this purpose in view.

"In the first chapters the nature of the prob-

lem of budgetary reform is discussed; the condi-

tions confronting the states and their efforts to

work the problem out are shown. The main

body of the volume is concerned with a detailed

description of the budgetary legislation of the

different states, in which the author shows just

what principles controlled the enactments in

each case, and how far these fulfill the require-

ments of an ideal budgetary system."

The words to be underscored are "detailed

description of budgetary legislation in the differ-

ent states," for undoubtedlj^ the chief value of

the work lies in the brief summaries of the pres-

ent budget laws and of events leading up to

their enactment, accompanied by the full text

of the acts in some twenty-five states. The

comparative analyses and general summary are

also useful, but one gets an impression of a kind

of unreality about the whole work, arising
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apparently from the fact that the author is

discussing projects of law rather than experience

in administration of the laws. Very little is

said about the way these budget systems are

working. Perhaps it is too soon for anybody to

say how they work. Certainly that would be a

much more difficult piece of research. But is

not that just what the public and legislators now
want.' The first of the budgetary laws treated

was enacted in 1911, the bulk of them falling in

1915 and 1917. Only one 1918 statute, that of

Virginia, it may be noted, is included though at

least four states enacted important measures in

1918.

If it could be gathered up, there must even now
be a considerable body of most illuminating

experience which would be far more useful to

legislators than a priori principles or the texts

of a few more ideal budget laws.

Dr. Willoughby very sanely advocates the so-

caUed executive budget and points out though

briefly the administrative and practical reasons

for this form of financial procedure. Fortunately

he does not allow himself to be drawn ofiF the

trail by the theoretical question of whether the

governor or the legislator represents the people,

in other words, whether the formulation of

budget proposals by or under the supervision of

the governor is undemocratic. Evidently the

state legislators have not been much alarmed by
the autocratic possibilities of the executive

budget for many states have made the governor
the chief budget oflBcer. What we want now
is a thorough comparative study of the way
the executive budget is working.

c. c. w.

Principles of Go\t:rnment Purchasing. By
Arthur G. Thomas. New York: D. Apple-
ton & Co. Pp. 275.

The purchasing departments of governments
often come in for adverse and partisan criticism,

but few have attempted to deal with the subject

scientifically and constructively, and for that

reason, Mr. Thomas' book is well worth reading.

He has arranged his book in two parts. In the

first and shorter part he outlines the problems
to be met and the qualifications which should be

possessed by a purchasing agent. In the second

part he shows how to meet these problems and

the effects of the various methods suggested,
and he does not hesitate to draw illustrations

from both governmental and private purchasers.

Mr. Thomas points out that the lot of a gov-

ernmental purchasing agent should te easier

than that of a private purchasing agent because

while private business may come and go, the

government goes on forever and in much the

same manner. But the governmental purchas-

ing agent is usually restricted by laws which were

often framed to meet different conditions than

those facing him and to avoid the possibility of

favoritism; and these laws not infrequently hin-

der him from rendering his department more

eflScient. Of course legal restrictions, such as

forbidding an official or employe from partici-

pating in a contract, are necessary, but thus

minutely describing the administration of the

office often works harm and sometimes defeats

its own end, while the centralization of purchas-

ing with its consequent aid to publicity will help

to prevent graft.

In dealing with the centralization of purchas-

ing, it is pointed out that a standardization of

articles and grades can thus be obtained; that

the competition of desirable bidders, who would

not care to deal with so many departments, is

secured; that lower prices are quoted and that

there is an incentive for vendors to render good

service; that the number of those employed in

the work is reduced. And if inspection is also

centralized, the latter is true of that service, and

uniformity of inspection is secured. Even where

it is legally necessary that the various depart-

ments issue the purchase orders, it would be

advantageous to have a central agency enter into

price agreements with vendors. Private pur-

chasers sometimes enter into agreements with-

out stating any definite quantity or price. At

the same time he warns us against too great

centralization.

One advantage that a private purchaser

usually has over the government purchaser is

that the government usually asks for bids on a

specific article, whereas there may be several

articles that will fill the need and the private

purchaser can secure competition on articles as

well as price. Mr. Thomas points out that while

your specifications should be definite, so that you
are sure to get what you want and assure the

trade that you know what you want, undue

detail will often discourage competition. The

desirability of asking bids on classes of articles,

instead of specific articles is also discussed.

To secure wide competition, the invitations

must be advertised and Mr. Thomas discusses

the various forms of advertising. He doubts
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whether foruial advertisements, especially in

official papers, bring the invitations to the

attention of the largest number of desirable

competitors. Bulletin board publicity is quite

successful for certain classes of articles, esp)e-

ciaily among local dealers; and individual, infor-

mal notice also has its merits.

Something which is usually considered a duty

of the auditing department and not of the pur-

chasing department, especially in governments,

is the payment of bills; since if bills are not paid

promptly the purchaser loses caste, it should be

the duty of the purchasing department to check

the bills (and they are best able to do so, as

regards prices) and see that they are paid

promptly. He discusses several methods of

checking bills and ascertaining whether the

goods have been received.

Mr. Thomas has handled his subject skilfully

and has made a contribution to the subject of a

character which it sorely needs.

Henry E. Peabson.^

The Financing of Public Service Corpora-

tions. By Milton B. Ignatius, LL.M. The

Ronald Press Company, Xew York, 1918.

Pp. xviii and 508.

The aim of this book, as stated in its preface,

is "to ofiFer in this one volume a comprehensive

discussion of all the important aspects of public

service corporation financing, from the inception

of the enterprise and the issue of certificates of

interest or indebtedness, to the expenditure of

the proceeds and the permanent record thereof."

Instead of accepting the author's division of

his treatise into four parts, the reader is apt to

see two main divisions: (1) Corporation finance;

and (2) The limitations and restrictions placed

by pubUc regulation upon the financing of public

service corporations, together with some discus-

sion of subjects corollary thereto. Except for

a short chapter (II) on public service corpora-

tions and commissions, the first 266 pages deal

with corporation finance in general. Here the

author has performed a useful task in bringing

together definitions relevant to his subject.

Most of the contents of the succeeding 190 pages

deal with the regidation of finances of public

service corporations, though even in this section

much of what the author says (e.g., a consider-

able part of the chapter on intercorporate rela-

1 Bureau of Municipal Research, Philadelphia.

tionships) would read well in a general treatise

on corporation finance.

As preparation for handling the subjects dis-

cussed on pages 267-456, the authors experience

in statistical and accounting work with both of

the public service commissions of New York
state gave him intimate acquaintance with their

policies and with regulatorj- practice in that state.

On the other hand he (admittedly) confines his

attention almost exclusively to these two com-

missions. The reader wonders at times how their

policies and practices differ from those of other

regulatorj' bodies and wishes that the content

of the first 266 pages of the book might have been

abridged, if necessary, in order that more space

and attention could have been given to these

other regulatory bodies.

Though trained in law, the author has con-

sciously avoided legalistic terminologj' and has,

for the most part, adopted a style which should

attract the general reader interested in the sub-

jects discussed. Tj'pographically, the book is

admirably arranged and the serious errors in

proof-reading are not sufficiently numerous to

mar the reader's opinion of the book.

The author would agree that the army of

investors in the securities of public ser^•ice cor-

porations who are seeking a solution of their

present difficulties will not find in this book

complete answers to all of their questions.

But both such investors and others interested in

this subject and in corporate finance in general

will find the book worth reading and worth

placing among other valuable reference books.

H. E. HOAGLAND.

Housing Problems in America. Proceedings

of the Seventh National Conference on Hous-

ing. New York: National Housing Associa-

tion, 1918. 469 pp.

The present volume of conference papers is a

contribution of permanent value to the solution

of the housing problem, and is marked by the

notable list of authorities who compose its

authorship.

The dominant note of the book is government

housing in some form—federal, state, or munici-

pal. A large proportion of the papers touch

more or less directly on the subject, and appar-

ently with unanimity, as a necessary factor in

working out the complicated task of providing

sufficient housing to redeem the deficiencies of

the war period. This viewpoint is taken very
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emphatically and earnestly in the first paper
—

that on housing and social reconstruction, by
Thonias Adams—and is reiterated in Dr. George

E. Vincent's paper on housing and reconstruc-

tion. These are followed by a group of six

papers directly on the subject, in which Joseph

D. Leland and others describe the housing

accomplishments of the federal government dur-

ing the war. Notable among these is Frederick

L. Ackerman's argument for government co-op-

eration in providing adequate habitations for its

citizens. He makes very clear his position that

such an act cannot be considered paternalistic

in a democracy where the elemental philosophy

upon which "collective provision" is based

appeals strongly to the average man who has

come to recognize his impotence in acting alone.

Rent profiteering is dealt with in two chapters

by Dr. James Ford and John C. Ellis. Many
cases of rent profiteering are cited in which

adjustment was accomplished; but these relate

chiefly to government mediation for the benefit

of war industry laborers. On the whole, the

authors are more successful in telling what rent

profiteering is, and in describing its effects, than

in suggesting remedies of general application.

Other groups of papers relate to the effect of

good housing on labor; problems of management;
and the perennial slum problem.

One of the most striking chapters in the book

is that of Lawson Purdy, "Own Your Own
Town," in which he presents a plan for common

owTiership of all the land in new industrial towns,

with the idea that the occupiers and owners of

the houses shall get the benefit of such unearned

increment as may develop, no land being sold,

but all to be on a leasehold basis. This is the

modified single-tax plan which is being advanced

by "The Committee on New Industrial Towns."

Pool, Billiards and Bowling Alleys in

Toledo. By John J. Phelan. Toledo: Little

Book Press, 1919.

This book performs a distinct service in help-

ing the reader to understand the problem of

commercialized amusements in cities. It is a

practical and thorough study of the problem as

it relates to pool, billiards and bowling in Toledo,

and shows the evidence of first-hand investigation

and classification of data. This has been the

method of the author, with the purpose of help-

ing to remedy a condition which must be con-

trolled, since it cannot be abolished. Mr. Phelan

spent ten months in gathering data as to the

number, location, character and financial value

of the pool and billiard rooms and bowling alleys

of Toledo, during which time he gathered facts

relating to the attendance, sanitation, ventila-

tion, lighting, screens and blinds, toilets, viola-

tions of the law, gambling and "treats," arrests,

connection with saloons, moral atmosphere, etc.

The results of this work are carefully set forth,

and in many instances illustrated with graphs
and charts.

A valuable phase of the survey was a ques-

tionnaire submitted to high school boys and

answered by 445 of them. The result shows

that 75 per cent of high school boys play in pool

rooms and bowling alleys, and provides many
startling side-lights on the moral influences

encountered. Forty-three per cent of the boys

answering the questionnaire suggested remedies

for evils recognized, ranging from the abolition

of all such places of amusement to an investi-

gation of where boys get their spending money.
The book contains a number of valuable appen-

dices, including a digest of state laws and city

ordinances dealing with commercialized amuse-

ments in Ohio.
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NOTES AND EVENTS
I. GOVERNMENT AND AD^HNISTRATION

Financing the Cities of Ohio.—The financial

hopelessness of Ohio cities and school districts

seems inescapable. On the one hand the state by

legislation has assumed a benevolent guardian-

ship over all taxing programs. The so-called

Smith one per cent law,i now eight years old,

prevents taxing districts from raising and spend-

ing more than ten mills on the dollar. It was

assumed by various taxing districts that this

limitation applied only to maintenance charges

until the supreme court ruled in 1917 that it

covered sinking fund charges as well. On the

other hand, costs of government have gone up,

the cities particularly are undertaking more

public functions, and the demand for "improve-
ments" is insistent. For years bonds have been

issued to take care of improvements and to make

up deficiencies in operating expenses. The
result is that sinking fund charges are now paid
out of funds formerly available for maintenance.

Meanwhile per capita receipts from liquor

licenses gradually decreased, and since May 24,

1919, have been entirely cut off. It must also be

remembered that Ohio still retains the constitu-

tional "uniform tax" requirements and most

Ohio wealth escapes taxation by the usual

methods of evasion. It should be apparent
without argument that the constant increase of

fixed interest fund charges swallow a larger and

larger part of the ten mills. Either new sources

of revenue must be tapped or the duplicate

immensely increased if the one per cent law is to

control. The only other alternative is to spend
less money.

For several years both parties have promised
the cities and the schools financial relief. Last

fall the classification amendment^ was ratified

by the voters and it was expected that the legis-

lature would find an opportunity of uncovering
new wealth for taxing purposes. Unfortunately
the supreme court held the amendment invalid

because it conflicted with another tax amend-
ment ratified at the same election by a larger

vote. This decision was a heavy blow to the

cities and schools.

' See National Municipal Review, vol. vii, p. 371.
» See National Municipal Review, vol. viii, p. 94.

After long consideration the cities produced a

financial program consisting of two parts:

1. A resubmission of the classification amend-

ment at a special election.

2. An emergency law giving cities the right

to vote at the same election to refund all out-

standing deficiency bonds and to levy a special

rate for five years (above the 1 per cent limita-

tion) which would v\Tite off existing deficits.

With classification in operation it was assumed

that taxes on incomes, inheritances, stocks,

bonds and money on deposit would follow and

the duplicate thus increased sufficiently to take

care of future increases in expenditure.

Both parts of this program passed the legis-

lature although the opposition was strong enough
to prevent the special election feature on the

amendment from carrying. Opponents then

carried their case to the governor, insisting that

the principle of the Smith law be maintained and

the "home owner" saved from the heavy burden

which such an emergency law would entail.

After the legislature had recessed in April the

governor vetoed the emergency bill. Upon

reconvening on May 6, the Republicans

attempted to pass the measure over Governor

Cox's veto. This they failed to do. Thereupon
a new bill identical with the vetoed measure,

except that the date for such local elections was

set for next November, was introduced and

passed. This second emergency bill was also

vetoed. In sending his veto to the legislature

Governor Cox concluded his message with the

following words: "I still contend that assistance

can be given to local subdivisions of government

promptly and eflSciently without increasing the

tax rate, and that it ought to be done." Thus

the cities are still where they were in January
—

with deficiencies for 1919 staring them in the

face.

A word on the politics of this Ohio incident

may be interesting. Banking interests were

active in backing up the city and school demands.

Real estate and down-town building interests

joined with the farmers in attacking the emer-

gency bill. These latter groups demanded

income and inheritance taxes to meet the situa-
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tion and stood by the Smith law principle. They

split however on the classification idea, and the

farmers fought the submission of the amendment

bitterly. On the other hand the banking inter-

ests did not want income and inheritance tax

laws passed before classification was made a

part of the constitution, alleging that they would

drive taxable wealth out of the state and thus

decrease the amount of the duplicate. The

only pos.sible relief that may be expected from

the legislature is a program of income and in-

heritance taxation—the plan insisted upon from

the first by the opponents of the "emergency
advocates."

C. A. Dykstra.

An interesting side-light on the financial

dilemma facing Ohio cities, concisely de-

scribed above by Mr. Dykstra, is furnished in a

letter received from another correspondent, who
WTites that the motive for Governor Coxs veto

of the emergency bill was political, the farmers

being opposed to any change in the tax limita-

tions law, though the cities cannot live under the

present limitation because of the changed value

of the dollar. At the same time the governor's

veto is commended because the bill merely tem-

porized with a bad condition, the proper remedy

lying in the outright repeal of the limitations

law. The latter violates the principle of home
rule in taxation, and fixes an arbitrary rate upon
the widely different localities of the state, al-

though the general property tax of the munici-

palities does not conflict with the state's sources

of revenue.

Governor Cox is also criticised by the Repub-
lican legislative leaders, who charge him with

bad faith because of an alleged promise to ap-

prove the bill when it was discussed with him
before its submission to the legislature, and is

also accused of trying to force a state income tax

law.

*

Dr. Cleveland's Survey of Cincinnati's Fi-

nances.—A preliminary survey of the municipal
finances of Cincinnati, recently completed by
Dr. Frederick A. Cleveland, the Boston financial

expert, at the request of an economy commission

appointed by Mayor Gar\in, showed that owing
to the stringent economy already forced upon
the city by the state tax limitation law, little

more could be expected in this direction. A
more thorough survey to discover possible

economies was, therefore, felt to be unwar-

ranted, especially in view of the fact that the

other phase of the city's financial plan
—the

nec-essity for finding additional revenue to the

amount of two million dollars, regardless of the

existing million dollar deficit—is much more
serious.

Dr. Cleveland enumerates the outstanding
conditions in the city as follows:

1. An almost static population, increasing

less than 1.5 per cent in ten years.

2. Interest and sinking fund charges absorbing

about 40 per cent of the city's part of the tax

levy, with the city debt continuing to increase.

3. The maximum tax rates authorized by
the legislature already reached, with property

assessments at 100 per cent or more.

4. Expenditures in excess of revenue.

5. Current expenses paid with borrowed

monej'.

6. A loss of $300,000 in liquor taxes due to

the state law, and a projection loss of $600,000

when national prohibition becomes effective.

7. The loss, or threatened loss, of large com-

munity resources because of industrial charges.

8. An unfavorable economic situation for

further development of community resources,

based on an acute lack of railroad terminal

facilities, a disposition of local investors to

neglect local enterprises, and general failure to

promote movements for making Cincinnati

attractive to new industries and business under-

takings.

Perhaps the more significant part of Dr.

Cleveland's report was his outspoken, but well-

tempered, indictment of the general civic mind

of the city
—the lack of civic spirit on the part

of the citizens and the ab.sence of effective

leadership. Dr. Cleveland says that Cincinna-

tians have not developed a "group consciousness,

a sense of community interest which is superior

to personal advantage and which finds expression

in organized means for finding out what is for

the best interest of the city as a whole before

citizens are asked to back anything, or public

authorities are appealed to for powers and the

funds to make these conclusions real.

"No community or other joint enterprise can

grow and prosper without leadership, and its

success must depend upon the ability of its

leaders and the unanimity of support given by
those who may be depended upon as followers."

"Unless Cincinnati develops within its citizen-

ship a means for bringing out leadership, and

getting back of leadership with a following in
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each of the chief fields of community endeavor,

business and social welfare, it would seem citi-

zens may well feel deeply concerned."

*

Garbage Handling Profitable —In a report to

Mayor Charles W. Jewett the board of sanitary

commissioners of Indianapolis, Ind., points

out that in the last seven months the total net

income from the municipal garbage reduction

plant, which was taken over by the commis-

sioners May 25, 1917, has been $14,896.99.

The report shows, according to the Municipal

Journal that for the last seven months the total

operating revenue was $87,427.^3, made up as

follows: Grease production, $63,665.63; gar-

bage tankage, $19,502.17; hides. $4,259.43.

The operating expenses totaled $50,327.20 as

follows: Plant operating expense, $36,370.69;

collecting department expense, $7,090.26; pur-

chase of waste meat and grease, $1,354.94.

Deduction of the total operating expense from

the total income, the report shows, gives a gross

income of $37,100.03. From this $17,500 is

deducted for the depreciation fund and $4,703.13

is deducted for interest on bonds, leaving the

net income of $14,896.90. The reduction plant

was bought for $175,000 from the Indianapolis

Reduction Company, which had the contract

for garbage collection for a number of years.

The commissioners say in their report that at

the rate of profit for the last seven months the

plant will pay for itself in five years and that the

net profit represents a return of 8.5 per cent on

the original investment of $175,000. The

commissioners also say that a saving of approx-

imately $37,000 a year has been effected in the

collection of garbage, which is taken care of by

the board of public works, as the total cost of

collection in the seven months has been $29,-

765.81, or at the rate of approximately $51,000

a year, while the only bid for the collection of

garbage was $87,900. Thus, the commissioners

point out, a great saving has been made on

collection costs and at the same time a substan-

tial profit is being obtained from the operation

of the plant itself. In explanation of the item

of expense listed as "collecting department

expense, $7,090.26," Frank C. Lingenfelter.

president of the board of sanitary commissioners,

said this represented what the sanitary board

had paid for feed and care of teams. The major

part of the collection cost is in wages, Mr. Lm-

genfelter said, and that expense is borne by the

board of works, the board of works thus far

haWng paid out $29,765.81 for this work.

*

Government Support of Capital Cities —
SAIiat docs a national government owe to its

capital city in the way of support of the munici-

pal functions, such as fire protection, water

.service, etc., of which the national government is

a beneficiary? This question is raised by the

approaching expiration of the agreement be-

tween the Canadian government and the city of

Ottawa, under which the former paid $100,000

annuallv to the Ottawa improvement commission

for park purposes, and $15,000 for fire protec-

tion. In return the city supplies ordinary

municipal ser^4ces to all government buildings

and exempts the salaries of government em-

ployees from taxation. Mayor Fisher of Ottawa

contends that in the new agreement the Do-

minion government should undertake to pay its

equitable share of the expenses incurred by the

municipality in carrying on municipal govern-

ment, and, in addition, contribute such sums as

are necessary to make a capital city worthy of

the nation. Such an arrangement, it Is estima-

ted, would in 1918 have netted the city $886,453,

instead of $115,000. The proposition that

government buildings should pay taxes is not

new. The British government has for many

years paid rates on the house of parliament and

other government property situated in London.

At Dublin the government contributes annually

an amount equal to what it would pay if its

property were rated like other property, and

in addition maintains the police force. In the

United States the government pays one-half of

all the cost of administration of the District of

Columbia. In 1917 the amount paid by the

federal government was $6,313,903.00. Of this

sum $3,147,367.00 was paid for educational

purposes.
*

Functions of a Municipal Factory Site Com-

mission.—Suggestions for the program of a

municipal factory site commission characterize

a recent statement issued by President Aloe of

the St. Louis board of aldermen. In these

days of keen competition among cities for new

industries, something of this character is neces-

sarv, according to President Aloe. A municipal

factorv site commission should not leave the

function of sweUing the city's industry entirely

to the organized business men of the city. It



392 NATIONAL MUNICIPAL REVIEW [July

should be a civic function—a part of the city's

work as a public institution. The city should

create a new industrial district in accordance

with a plan formulated by a city plan commis-

sion and should purchase and own this tract of

land, thus eliminating speculative profit. The

district should be conveniently located and

divided into lots suitable for industrial purposes,

with sewers, paved streets, electric power,

telephone wires, switching facilities and street

car communication, the lots to be for sale at a

nominal price, or to be given free under certain

conditions. Under these conditions the city

manufacturers seeking location will give much

more serious consideration to a city offering these

facilities. That the money expended will be

paid back in pay-rolls for the benefit of the city

in general, is a proposition none can deny.

The time has come according to President Aloe,

when general business must be an object and

concern of the municipality, and the aid, en-

couragement and fostering of great private

industries should be a big part of the city's work.

*
Hail Insurance Amendment in Saskatchewan.
—The pro\'ince of Saskatchewan has had a

municipal hail insurance law since 1913 under

which a pro\-incial body composed of one rep-

resentative from each municipality desiring to

co-operate assesses an annual tax not to exceed

four cents per acre, thus pro\iding a fund from

which are paid losses incurred from damage by
hail. The tax is levied without regard to whether

the land is under cultivation, but certain classes

of land are exempt. In 1913, 1914, and 1915

the maximum tax was suflBcient to pay all losses;

but in 1916, due to disastrous storms, only 40

per cent of the claims could be met, claims being

paid pro rata as provided by law for such a

contingency. Again in 1918 the fund was

sufficient to pay only 80 per cent of the losses

from hail. That farmers thus had no assurance

of the amount of indemnity they might receive

proved to be the weakness of the law. Owing to

the general dissatisfaction the pro\incial legis-

lature amended the law to permit an additional

rate per acre to be levied upon all lands of an

owner under cultivation in excess of forty acres.

This it is expected will be suflRcient to meet the

losses in any year up to five dollars per acre in

case of total loss.

*
Civil Service Reform in "Washington and

Oregon.—The Washington legislature has de-

feated a bill prepared by the civnl service reform

association of that state which was intended to

regulate the civil service of the state, counties

and cities, except those of the first class. The

association is now planning to indicate a civil

service constitutional amendment for the next

general election, and is helping in the revision

of the rules under which the Tacoma civnl service

commission will operate.

A state civil service bill has also just been

defeated by the Oregon legislature, and in that

state, likewise, this will be followed by a cam-

paign for a constitutional amendment under the

direction of the committee for civil service legis-

lation. While the civil ser\nce bill was before

the legislature an investigation was made of the

probation officer appointments that are the

fruit of the present patronage system. The

following were discovered as "child welfare

workers" : One steamship purser, one foundry-

man, one deputy sheriff, one private detective,

one boiler maker, one ex-actor, one department

store detective, one bartender and prize fighter,

one cigar dealer, three professional politicians,

one of whom has been dismissed from his posi-

tion for having taken bail money twice, one real

estate man, one Reed college man who was

inexperienced, one school teacher, one lawj'er,

one printer who was a very good printer, one

trained nurse who was later discharged to make

room for a seamstress, four housewives, seven

stenographers, one restaurant worker who was

removed because her efficiency was in such

marked contrast to that of other employes.

*
Nevada Reclamation and Settlement Act to

Provide Homes for Soldiers.—The Nevada law

authorizing a bond issue of $1,000,000 to pro-

vide rural homes for soldiers, sailors, marines,

and others who have served in action with the

army or navy, constitutes a reclamation and

settlement board composed of the governor, state

engineer, and three others, to determine the

practicability of all projects undertaken and to

co-operate with the federal government and

others in similiar movements. The board may
undertake any work of farm improvement, farm

equipment, subdivision of land, supervision of

settlement, selection of settlers, agricultural

training, supervision of loans, and the general

operation and maintenance of the plan. It may
establish regulations for the sale of rural home

sites to those whom the law is intended to bene-

fit, and is required to obtain suitable security by
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lien, contract, or otherwise, for money s|)ent in

reclamation improvements under the provisions

of the act. Land purchased in accordance with

these provisions is subject to state, county and

local taxation; but if the contracting purchaser

fails to pay taxes on assessments due, they may
be paid by the board and charged to the pur-

chaser with 10 per cent interest. Purchasing

contractors are subject to forfeiture of their land

for nonpayment as the board may regulate.

*
Nebraska's Constitutional Convention.—Ne-

braska is to have a constitutional convention.

The election of one hundred delegates will be

held on November 4, elected on the same basis

as state representatives. The present constitu-

tion was written in 1875, a year of drought and

grasshoppers, with one third of the population

deserting the state. The present constitution

is long, usurping many legislative functions and

making it possible to nullify laws rather promis-

cuousl3\ Corporations of 1875 were foreseeing

and got what they wanted. This year a consti-

tutional convention league has been inaugurated,

representing the farmers union, the state grange,

the equity society, the Nebraska federation of

labor, the nonpartisan league, and a number

of persons who do not belong to any of these

organizations, but who are interested in

having progressive men elected to the convention.

The plan is to call a progressive conference

in each county for the purpose of uniting upon
candidates to support at the polls. As the

members of the convention will be elected on a

nonpartisan ticket, it is possible for men of all

parties to join in this movement.

*
Zone System Adopted by Alameda, California.

—Alameda, California, has adopted a zone law

which, it is claimed, combines the best features

of the Los Angeles, St. Louis, and New York

ordinances, and is similar to the zone ordinance

adopted in Palo Alto last year, and to the pro-

posed Berkeley and Fresno ordinances. The
Alameda ordinance applies to new building per-

mits only, existing buildings and uses of prop-

erty not being affected. Eight classes of use

districts are established, two for residences, four

for business and public uses, and two for indus-

trial use.

*
State Legislatures Seek to Borrow a Billion

Dollars.—The accumulation of public work due

to restrictions on borrowing and construction

during the war has resulted in an unprecedented
condition in state and municipal financial af-

fairs. It is estimated that the amount involved

in authoritized and contemplated state bond

issues aggregates approximately $1,000,000,000.

Most of this is to be spent for roads and high-

waj's, especially in the west and south, where the

need for good roads In agricultm-al districts is

particularly pressing. In California and Nevada

$10,000,000 and $1,000,000 respectively are

proposed to pro\'ide land for returning soldiers.

Improvements Adopted in Indianapolis.
—

The Indianapolis bureau of governmental re-

search calls attention to twenty recommenda-
tions adopted by the city as the result of a recent

survey. Among these are the holding of a public

hearing on the departmental estimates for 1919;

an invitation to outside banks for bids on a

temporary loan, resulting in a lower rate of

interest; the disposition of old and unused city

property through the city purchasing agent;

advance estimates of monthly departmental
needs for the benefit of the city purchasing agent;

the collection of ashes by the city instead of by
contract; and the reorganization of the police

department.

Housing Reform in England.—The adminis-

tration of the English housing scheme will be

entrusted to a chief commissioner in London

and eight district commissioners of housing

throughout England and Wales. These will be

men of wide knowledge and experience in hous-

ing, and they will have important discretionary

powers, as well as adequate technical staffs at

their disposal.

A manual will shortly be issued by the local

government board for use by local authorities

and others as a guide to them on how to proceed
with the proposed schemes. Practically all the

essential house fittings are being standardized,

including doors, windows, kitchen ranges, baths,

bolts, locks, door handles, and general fittings,

designs of which have been prepared and samples

chosen.

The boartl, acting in conjunction with the Lon-

don county council, is making arrangements

for the erection in London of a village of model

houses. Each house will be a complete model

for the guidance of local authorities throughout
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the coimtrj- as regards architecture, style, send

internal arrangements. The houses will be

erected from the plans which won the premiums
in the recent competition instituted by the

Royal Institute of British Architects.

The general policy adopted by the board will

be on lines parallel to the Tudor-Walters report,

and to the suggestions put forward by the Na-

tional Housing and To\vn Planning Council.

An important decision is that housing schemes

will be approved by stages, and thus save a great

amount of unnecessary work. The first stage

will be concerned with the purchase of the land,

the second with the layout of the site, the third

with the designs and types of houses to be

erected. It is reported that relief will be given

for a period of years in respect to rates on new

houses built under a certain value.

The preliminary work is already well under

way in many municipalities.

State and Municipal Control of Venereal

Diseases.—Every state in the union, with the

exception of four, has complied with the require-

ments of the Chaml)erlain-Kalui act under which

$1,000,000 was appropriated for venereal disease

prevention work. This sum, divided among the

states proportionally to their population, is

available for use in states where, by legislative

act or by state board of health regulation having
the force of law, the stipvilated measures have

been adopted for the suppression of prostitution,

the examination of arrested prostitutes and their

proper, medical treatment, and for the reporting

and compulsory treatment of venereal diseases.

According to information received from the

United States Public Health Service, which

co-operates with state boards of health in carry-

ing on the work, 206 cities in 41 states maintain

336 clinics and dispensaries where venereal dis-

eases are treated free of charge.

n. POLITICS

Harrison Foundation for Studying Phil-

adelphia's Civic Problems.—An interesting

experiment in municipal research and in the

checking up of city administration will be

inaugiu-ated in Philadelphia when the terms of

the will of Thomas Skelton Harrison, formerly

consul general to Egypt, are carried out. Mr.

Harrison's will provides for a fund, estimated

at about $.500,000, to be administered for the

investigation of municipal affairs and the main-

tenance of a high standard of honesty and

efficiency in the performance of civic functions.

Specifically the trustees of this fund are charged
with the following duties :

To secure honest and impartial enforcement
of the terms of all contracts made by the city
of Philadelphia providing for the furnishing by
contract of labor or for the erection of buildings,
the construction of public improvements, the

cleaning of streets, the removal of refuse, includ-

ing the proper method of carting ashes and
garbage, etc.; the furnishing of water, gas,

electricity or transportation facilities or the per-
formance of any other work, or the furnishing of

any other supplies of any kind or nature for the
said city.
To obtain the prompt prosecution of and

just punishment of all persons guilty of violating
contract with said city, or of peculations from
the funds either directly or indirectly.
To investigate municipal affairs in the city

of Philadelphia and obtain and disseminate

information in relation thereto, to aid the officers

of departments of the city by advice as to the

methods of municipal work, to frame proper
legislation in regard thereto and to aid in the

inauguration or conduct of movements for

municipal reform and generally for such purposes
as will contribute toward the improvement of

the governmental conditions in the city of Phil-

adelphia.
To assist in any special movement in the

investigaton of any department of the city, in-

cluding frauds against the election laws and in

any other public service that they may deem
proper.
To further the immediate adoption by the

city of Philadelphia of a wise, clear and accurate

system of bookkeeping and accounting, includ-

ing as a feature thereof the frequent publication
of lucid statements as to the financial condition.

But it is my will that the funds at the dis-

posal of said board shall never be used to further

the interests of any political party or to secure

the election of any officer of the municipal gov-
ernment or for any similar purpose.

The will provides for a board of seven trustees,

one member being selected by each of the fol-

lowing institutions: Franklin institute, law

association, college of physicians, city club of

Philadelphia, board of trade, the university

of Pennsylvania, and the board of city trusts.

The intent of such a bequest is so praise-

worthy that one is tempted to withhold all

critical comment. It would be unwise, however,

to ignore the danger of serious overlapping

unless the trustees of the fund interpret their

trust broadly and in a spirit of intelligent co-op-
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eration with existing agencies. There are, for

example, in Philadelphia a highly efficient bureau

of municipal research and a voluntary organiza-

tion known as the committee of seventy which

has long performed an invaluable public duty
in enforcing the election laws and in prosecuting

perpetrators of election frauds. These two

organizations are already doing some of the

work stipulated for the new Harrison foundation.

The waste of duplicating this work is so obvious

that the Harrison trustees may be expected to

concentrate their efforts chiefly on such duties

provided for them as are not already being

discharged efficiently by others.

The wisdom of such a course is reinforced by
the fact that the income from the Harrison fund

will not be sufficient to support adequately all of

the work indicated for the trustees. By proper

co-ordination with other agencies, however, the

Harrison foundation can be made an instrument

of value to the city of Philadelphia.

*

Success of Commission Govermnent in

New Jersey Cities.—Observers of New Jersey

politics who are interested in the progress of

commission government in cities declare that

the last municipal elections justify the claim that

the commission form has made non-partisan

elections possible. In Hoboken a Republican
factor failed to turn the election on party politics.

In Bayonne the water issue was the pivotal

point. In Trenton also the voters refused to

listen to party politicians, and, despite the fact

that the city is Republican, re-elected the five

commissioners, of whom three are Democrats.

In the other elections involving commission

government, namely, in Passaic, New Bruns-

wick. Asbury Park, and Bradley Beach, fitness

for office counted more heavily with the voters

than did party affiliations.

*

Practical Civics for School Children.—
A unique feature of a campaign conducted by
the chamber of commerce of Mahanoy city,

Pennsylvania, for creating a civic spirit, is a

contest among the school children for sugges-

tions of a popular, descriptive name for the cit}'.

Prizes for the best suggestions are offered.

The chamber of commerce recently sent a ques-

tionnaire to high school pupils asking them what

vocations they expected to pursue, whether they

intended to remain permanently in Mahanoy
city, and if not, why; what the chamber should

do to assist them in preparation for their life

work, and what it should undertake for the

improvement of Mahanoy city. The ideas

elicited fully justified the effort. Such work is

effective as citizen training, and also arouses the

civic interest of parents and of the public gen-

erally.

m. JUDICIAL DECISIONS

Franchises.—The United States supreme

court, Mr. Justice Day, delivering the opinion,

in Columbus Railway Power and Light Co. vs.

City of Columbus^ decided that under the laws of

Ohio the ordinances of Columbus granting a

street railway franchise for a fixed term which

were accepted by the company became a binding

contract, the obligations of which the company
cannot escape from because of increasing operat-

ing expenses and labor costs. That operation

was becoming unprofitable, was not convincing,

especially in the absence of evidence that further

operation under the contract was impossible

or even that the completion of the entire term

of the franchise would be unremunerative.

Among other things the court said "equity does

not relieve from hard bargains simply because

they are such.
"

» 39 Sup. ct. Rep 349.

Billboard Ordinances.—The suits by the

St. Louis Poster Advertising Co. against the city

of St. Louis and others were filed, one in the

state court and the other in the federal district

court. The Missouri supreme court^ gave an

adverse judgment on the first and in the second

the bill was dismissed. The ordinance com-

plained against was passed on April 7, 1905.

It permits no billboard of 25 feet square or more

to be erected without a permit and none to

extend more than 14 feet high above the ground.

Moreover the ordinance requires 4 feet between

the lower edge and the ground; forbids an

approach of nearer than 6 feet to any building

or to the side of the lot, or nearer than 2 feet to

any other billboard, or more than 15 feet to the

street line, and with qualifications requires

conformity to the building line. No billboard

»195S. W. 717
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is to exceed 400 square feet in area. The fee for

a permit is $1 for every 5 lineal feet. The

objection was that this ordinance was contrary

to the fourteenth amendment in various respects.

Mr. Justice Holmes delivered the opinion of the

court, holding that the restrictions in the ordi-

nance are not unreasonable nor unconstitutional

limitations of the liberty of the individual or of

private property and land; that billboards may
properly be placed in a class by themselves,

citing, St. Louis Gunning Adv. Co. v. St. Louis^

that restrictions may be put on billboards

even though danger from fire and wind may be

eliminated by good construction; that the city

mayjdiscourage billboards by a high tax and that

the companies' contracts for advertising,

although entered into before the passage of the

ordinance, are subject thereto as against objec-

tions to its incidental effect upon them. The

court said also "possibly one or two details,

especially the requirement of conformity to the

building line, have esthetic considerations in

view more obviously than anything else. But

as the main burdens imposed stand on other

ground, we should not be prepared to deny the

validity of relatively trifling requirements that

did not look solely to the satisfaction of rudi-

mentary wants that alone we recognize as

necessary."^

*
Service at Cost Plus—The Massachusetts

supreme court in April gave a very important

opinion' to the general court to the effect that

senate bill 54 and house bill 722 were consti-

tutional. Senate bill 54 abolished rates of fare

on the Boston elevated system large enough to

pay the cost of service, the balance to be made

up out of general taxation and house bill 722

aimed to reduce fares on the company's lines by

payment to it by the state of an amount equal

to the rentals the company was paying for the

use of subways. Chapter 159 of the special

acts of 1918 by which the state took over the

Boston elevated system for operation for ten

years was also held constitutional as dealing

with a matter of public interest, the means of

public transportation. The court said "we are

of the opinion that the public as a body has a

concern in the continued operation of the Boston

elevated railway, by the trustees, appointed

by the governor, in a safe and practical manner

adequate to the needs of those who travel. If

1235 Mo.
» 39 Sup. Ct. Rep. 274.

• 122 N. E. 763.

the rational way to accomplish this result is an

assumption by the public of a large part of the

expense so that the burden of operation shall not

fall alone upon the share-holders but also in part

upon the cities and towns using the service in

the way provided in the proposed bills, that is

a public purpose. It was an inducement to

stockholders to continue an otherwise losing

and possibly confiscatory investment.
"

*
Sunday Baseball.—The court of appeals

of Maryland in Levering v. WtUiams^ decided

that a city ordinance forbiding baseball and other

games on Sunday unless no admission fee was

charged was void as being in contravention of

the state law, prohibiting work of bodily labor

on Sunday and that an order of the park commis-

sioners following the passage of this ordinance

permitting games to be played in the parks on

Sunday from 2 to 7 p. m. was subject to a man-

damus compelling the park commissioners to

comply with the law.

*
Mayoral Appointments.

—In the case of

Waldron v. Rowe^ the New Jersey supreme court

held that an act of 1907 providing that appoint-

ment of city officers and employes by the mayor
shall expire with the mayor's term and their

successors shall be appointed by the incoming

mayor, vests the mayor with appointing power
of undivided responsibility and his appointments

need not be approved by the council under the

acts of 1873 and 1881. The question was which

of two men was the de jure city auditor of Newark

and the court decided in favor of the incoming

mayor's appointee and against the holdover

incumbent,

*
Tax Exemption.—The Maryland court of

appeals recently held in Broadhent v. Baltimore

that the owner of a factory who has leased it to

another for a stipulated rental and is not engaged

in the manufacturing business is not entitled to a

tax exemption on manufacturing machinery

under the ordinance of 1912, authorizing the

appeal tax court to abate the taxes on such equip-

ment. The court felt that the ordinance waa

drafted to encourage manufacturing and that the

appellant in the case had ceased to take the risk

of the business when he accepted the rental from

the lessee who had in turn accepted the risk.

Robert E. Tract.
• 106 .\tlantic 176.

• 106 Atlantic 212.

• 106 Atlantic 250.
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VIEWS AND REVIEWS

In this issue we consolidate with

Equity, the happy httle quarterly
which Charles Fremont Taylor has

for over twenty years issued as his

personal organ from a quiet little

office in Philadelphia. Primarily

Equity was devoted with passionate
faith to the initiative, referendum and

recall, and Dr. Taylor has been the

faithful librarian, historian and fact-

gatherer of that movement. He
never appeared in the field or fought

campaigns and his research was

mainly conducted by patient corres-

pondence but every fight on these

issues drew heavily upon his stock of

ammunition and often on his funds.

His was a modest and gentle flame

but unwaveringly steady.
We become the heirs of his subscrip-

tion list, his "good will" and his stores

of information. We do not engage to

promote or propagandize for the ini-

tiative, referendum and recall as he

did, but we engage to create a com-
mittee with paid secretarial help to

carry on systematic observation of

these devices as now well-established

features of our politics.

II

Several new party standards are

to be spread hopefully to the breeze

for the 1920 national election. There

is a committee of forty-eight whose
ambition is to establish a new Liberal

party, another group who plan a Single
tax party and a group of labor leaders

who plan a Labor party. John Spargo
had a National party a while ago and
our history is full of similar attempts

—
all futile. The near-success of the

Progressives is the exception that

proves the rule, for that was rather a

party split. There is no country in

the world where new political ideas are

so quickly and easily disseminated

and brought to success; yet we never

do it via a third party.
The fine effort and high purpose in

these new parties could be conserved

and turned into more hopeful channels

if their leaders comprehended that our

Democratic and Republican parties
are not parties in the European par-

liamentary sense, but are essential

and inseparable parts of our structure

of government just as definitely as if

they were written into the constitu-

tion. Their inconsistency of principle
has often been pointed out. "What is

a Democrat?" meets a fair retort in

"What is a Republican?" The two

parties stand in national and local

elections as regardless of principles as

do the institutions of direct primaries
or the recall which they resemble in

being mechanical. The election ma-

chinery of the constitution and the law

does not reach to the people but a large

gap is left which the private Republican



398 NATIONAL MUNICIPAL REVIEW [August

and Democratic political machinery
fills in a rough and ready unofficial

fashion. The regulation of this ma-

chinery by law, making it increasingly

official, is sound doctrine under the

circumstances,

III

Two basic differences in our govern-
ment as compared with foreign democ-

racies account for this situation. One
is the long ballot which develops the

necessity for highly-organized ticket-

making to a point far beyond the capac-

ity of volunteers or amateurs. The
other is the unwieldly district, the

electoral unit which is so large that by
mere size it balks all efforts save those

of the professional standing political

machines to convass it.

A new party to succeed must be

prepared not merely to write a plat-

form and nominate president, con-

gressmen and senators, but to meet

the merely mechanical tasks of getting

the names of its candidates on the

ballots under forty-eight state laws,

of carrying visible demonstrations of

its campaign to every hamlet, of

organizing a military nucleus in 3,000

counties and of nominating governors,

state treasurers, aldermen, county
clerks and coroners. Hearst appar-

ently did not have money enough even

to get his Independence party on

the ballot generally throughout the

country\ The Progressives hooted at

Timothy Woodruff, the Republican
boss of Brookljni, when he turned up at

their state convention, yet it was the

presence of such veterans with their

captains and mercenaries that alone

made the new party dangerous. If the

Progressive party had become per-

manent, the Republican party would

have automatically disappeared. Any-

body can organize a noise but the

sheer mechanical drudgery of creating

and operating the necessary- unofficial

machinery of nomination, campaign

and election balks every effort to go
beyond the essential minimum of two

parties.

City reformers learned this lesson

long ago and in large municipalities
third parties are now exceptional.
The Farmers' Non-partisan League is

just as genuinely a party as any that

the 1920 dreamers could desire, yet

every member of the North Dakota

legislature has been elected as either

a Republican or Democrat and the

league's name is not on the ballot.

The Socialists could probably have a

real delegation in the house of repre-
sentatives if they were willing to have
them go as nominal Democrats and

Republicans. The Prohibition party
was a joke but look at the anti-saloon

league !

IV

In municipal politics too little atten-

tion has been given to the political

possibilities of the principle of the

reform club within the party. The

Brooklyn Young Republican Club has

been a real factor in local pohtics for

two generations. Its fees are nominal
and its headquarters simply a hired

meeting room. Members must be

enrolled Republicans and free of ma-
chine domination. Nomination to

public office automatically terminates

membership. The club members
under trained direction can be mob-
ilized in pivotal district caucuses and

committees, where, working with hon-

est purpose, they can easily gather

up allies from those who would other-

wise be passive and unwary. They
lead the party in its civic program, put

vigor into its platforms and occasion-

ally kick over the traces in a revolt that

has real power because they are all

straight Republicans. In pressing for

progress they are sure of a better recep-
tion from the political machine than

any non-partisan group.
Richard S. Childs.



''EQUITY
'

IS CONSOLIDATED WITH THIS
MAGAZINE

REMARKS BY DR. TAYLOR TO "EQUITY" READERS

The disappearance of Equity as a never pay their own way, and that

separate institution by its amalgama- they also involve a great deal of hard

tion with this magazine calls for a few work.

remarks. Kindly pardon the unavoid-

able use of the pronoun "I.
"

After some years of this kind of

work I became impressed with the

fact that a great deal more attention

was being given by students and

publicists to economic questions than

to the methods and processes of

government; and I became convinced
Equity came into existence in this

way : At the close of the exciting

presidential campaign of 1896 I did that the placing of improved methods

not feel that the money question was

settled. I would have felt the same if

Mr. Bryan had been elected. I felt

that there was urgent need of more
fundamental study of that and other

public questions. I planned a series

of monographs to be called Equity

into constitutions and charters is

important in the highest degree.

II

In the early '90's I was associated

with Mr. Eltweed Pomeroy^ and
Series. In preparing them I had the others in the promotion of what we
valuable assistance of Prof. Frank then called "Direct Legislation." I

Parsons^ and others. finally became convinced that the

The first of these was "Rational installation of the instruments of

Money,
"

in which the multiple stand- democracy, the initiative, referendum
ard for currency was advocated. Then and recall, into state constitutions

came "The City for the People,
"^

and municipal charters was the most
"The Land Question from Various important thing in my knowledge. I

Points of View," "The Telegraph therefore deliberately determined to

Monopoly," "The Organization and make the promotion of this form of

Control of Industrial Corporations," fundamental democracy the chief object
"The Elements of Taxation," "The of my life.

Story of New Zealand," "The Rail- The second chapter of "The City
ways, the Trusts and the People,

"^ etc. for the People,
"
a long one, 132 pages,

It is well known that such undertakings was devoted to "Direct Legislation."

It was written in Prof. Parson's hap-

piest and most convincing style. I

had this chapter reprinted as a sepa-

^ Since unfortunately deceased.
'
Perhaps the most successful of the series—a

book of nearly 600 pages, the price of which was

only 50 cents, paper cover; $1 in cloth. Now
unfortunately out of print, though 7,000 copies

were printed.
' All here mentioned are still available except

"The City for the People." All in paper covers

only; 25 cents each, the Railway book being in

two parts, 25 cents each; with the exception of

the "Story of New Zealand" which is a large

cloth bound book, price $3. C. F. Taylor, 1520

Chestnut street, Philadelphia.
< Then of Newark, N. J.; now of Donna, Tex.
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rate monograph and used it extensively

for propaganda purposes. It was

easily the best work on the subject

at that time, and in sj)ite of reprintings

all the copies have disappeared long

ago. This became one of the books

of Equity Series. I then determined

to continue the publication as a quar-

terly magazine devoted to fundamental

democracy. But a quarterly magazine
cannot well be called a "series"; so

that word was dropped from the title,

leaving Equity as the name of the

magazine.
I discontinued and discouraged the

use of the expression "direct legisla-

tion." Our opponents found it easy
to charge that we believed in legisla-

ting directly, thus supplanting repre-
sentative government. We believe

that legislation should be done by
legislative bodies; but we also believe

that the acts of such representative
bodies should be subject to control

by the referendum upon demand of a

reasonable number of the represented

voters, and that the voters should

reserve the right to initiate legislation

independent of the legislative body.
Voters do not elect legislators for the

puri^ose of surrendering their rights

to these elected representatives.
Voters elect representatives to per-
form certain functions, for which they
are supposed to be specially qualified

by integrity and superior knowledge
and ability. When their acts show
that they do not possess these qualities,

why should the voters be bound.''

WTiy should the voters not have a

right, in a specified orderly and legal

way, to revise the acts of their agents,
and also to do for themselves what
their agents fail to do.' And if the

Toters should find that they have
elected an unfaithful or incompetent
executive or administrative officer,

should they not have the right, in a

specified orderly and legal way, to

recall him from oflBce upon such

discovery?
If anything is "fundamental" in

our political life, the above certainly
is. It would seem that it would appeal
to every fair mind and meet ready
adoption. On the contrary it has met

crafty opposition; but by dint of

battle it has made substantial progress,
as we shall see. I cannot here attempt
to tell the story of the deeds and

personal sacrifices of the many workers
for this fimdamental democracy in

many parts of this great country. To
mention any would be an injustice to

all the rest. My heart has often filled

with admiration for and gratitude to

them.

The results of all these years of

propaganda are: The state-w4de ini-

tiative and referendum are in the

constitutions of 19 states; the state-

wide referendum is in the constitutions

of 2 additional states; the state-wide

recall is in the constitutions of 9 states;

22 other states have general or special

laws providing for the municipal use

of one or more of these instruments of

democratic control. This leaves only
four states (Vermont, Rhode Island,

Delaware and Indiana) that have

thus far given no recognition to them.

The battle for fundamental democ-

racy goes bravely on. In the simimer

of 1917 it was concentrated in Massa-

chusetts, where the constitutional

convention in Boston discussed the

initiative and referendum amendment

(with the exception of a few days given
to other subjects) for a period of

sixteen weeks (from August 7 to No-
vember 28) ! This was one of the most
notable and prolonged political debates

that ever occurred in the history of

this country. A report of this debate

has been published by authority of the

convention, and it makes a volume
of over one thousand pages! This

debate, followed by the victory for the
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amendment in the convention, and in acliieving democracy. And while

its adoption at the polls in November, representative bodies should be truly

1918, may be said to have settled this representative of the different groups

question as far as debate and subse- of voters in proportion to their size,

quent voting in the light of the ablest proportional representation is essential

argument on both sides can settle a to democracy. But always the voters

proposition. should have the right of final control

The further significant fact that the of legislation by means of the initiative

instruments of democratic control have and referendum, and control of officers

been in the model charter of the by means of the recall. The ideal

National Municipal League for some is that legislators should always rep-

years suggests to me the question, resent their constituents so truly that

has not the battle been won? The the voters would never have occasion

momentum cannot be stopped. The to take direct action; and that other

propaganda period has passed. It now officers should do their work so well

only remains to keep these instruments that the voters would never have

to the front as among the accepted occasion to use the recall. But these

improvements in the process of self gov- are primary rights that should be in

ernraent. This the National Munic- every municipal charter, every state

ipal League and its splendid journal constitution, and finally, in some
are now doing and expect to continue safe and workable form, in our national

to a greater extent than formerly. So Constitution.

the continued existence of Equity for I have devoted much space in Equity
this purpose is no longer necessary. to the improvements in municipal

government resulting from the changes
in plan of organization above noted.

And I have given much attention to

The meteoric rise of the commission the importance of somewhat similar

plan of municipal government showed changes in plan of organization for

us all a new thing: the importance state government. Indeed, I have

of improving our plans of organization, made this a major subject in many
The commission plan was a vast issues of Equity for some years past,

improvement over the old plan; adding and I intended to make it my chief

the initiative, referendum and recall interest until the reorganization of

to the commission plan was another state government (one house legisla-

vast improvement ; and the
"
manager

"
tures, responsible executive, short

modification of the commission plan ballot, etc.) had gotten a good start,

was another great improvement. But the National Municipal League
These improvements also shortened expects to take up the matter of

and simplified the ballot. state government and make its

Democracy (that much abused journal an aggressive organ for a

word) should be given a broader mean- much broader program than munic-

ing than we have given to it in the past, ipal government, striking evidence of

It should mean, and let us say that it which we have seen in recent num-
does mean, the achievement, or all the bers. Then why should not Equity
means to achieve, just and eflScient combine its efforts with those of the

government by the governed. broadened League journal? Indeed,

According to this definition the plan there is every reason why this should

of organization is really the first step be done.

Ill
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IV

I have been a modest member of the

League for many years. I have felt it

my duty to work hard in my own way
for fundamentals which made a much

stronger appeal to me than to the

League. The facts and reasons given
above make it plain that there is no

longer occasion for separation of effort,

and I am very glad to discontinue my
separate efforts and co-operate to the

extent of my ability for the continued

promotion of fundamental democracy
and the larger program of the League
and its journal.

I hope that the broadened League
journal will, sooner or later, cast an

eye toward our national government,
and note the need of the presidential
item veto, an executive budget,

^ etc.

Doubtless the improvements in proc-
esses of government being made in

the smaller political units will finally

find their way up to the national unit.

Already there is a demand in influential

quarters for submission of the League
of Nations, or the entire treaty, to

a national referendum next year. If

that should be done, it will be a striking
demonstration of an enlarged use of

the referendum.

A word regarding the international

field of government. WTien the war

began in 1914, I was in Sweden, and
was held there for several weeks

awaiting opportunity to return home.

There, without reference books, I

wrote a proposed international consti-

tution, the first that I have ever known
to be actually put on paper, though
there have been plenty of them since.

I published this constitution in

^ The July Revhew makes a start in this

respect, by admitting an excellent article on the

national budget (beginning on page 360), with

editorial explanation of the break in precedent

on pages 835-6.

October, 1914, Equity, and since then
I have given large attention in Equity
to international organization. This

portion of Equity will have to be sacri-

ficed, for I cannot expect even the

broadened National Municipal I^eague

journal to take it up. But there are

other publications in this new and

rapidly growing field, and the treaty

including the League of Nations
covenant has been signed.
But I must have a few parting

words with Equity readers on this

subject. My editorial, "Wilson and
the League,

"
beginning on page 55 of

last Equity (April) has been both praised
and criticised more than any other

from my pen for a very long time. I

wish to make it very plain that my
criticism was confined only to Presi-

dent Wilson's choice of peace delegates.
Not that the personnel was objection-

able, but ignoring the senate invited

its opposition; and the selection of

more representative men would have
inclined the sentiment of the entire

country more favorably to the League
of Nations. ISIr. Wilson was only guilty
of bad politics. His own services in

Paris have been of inestimable worth.

As to the League covenant, I think

it is the charter of future peace and

expanded international life. We in

this country who know how we had to

climb through our continental congress
and the articles of confederation up
to our present Constitution, which
has been amended so many times, in

order to get our present interstate

government,
—we who know all this so

well ought to know that this covenant

is a good start toward an international

organization which will be able to

manage international affairs without

war, and immeasurably better than

they have been managed in the past.

It would be an incalculable calamity
if this opportunity for improved world

conditions should be rejected.
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As to the treaty itself, I indorse it.

I cannot agree with those in this

country, England and France who
criticise it. I do not think it is too

hard on Germany. The Peace Con-
ference had at its command competent
talent to assess Germany's ability to

pay. President Wilson says that

Germany can fulfill the terms of the

treaty, and he has been in excellent

position to know. If Germany can

fulfill them, the terms cannot be

unjust, for Germany owes far more
than she can ever pay.
A word about article x of the League

covenant, that is held up as such a

terrible thing by the hold-backs in

the senate and elsewhere. The first

thing to do with article x is to read it;

which perhaps 99 per cent of those

who have been led to think it such a

dreadful thing have not done. It is

brief, simple and direct. Simply this:

ARTICLE X

The members of the league undertake to

respect and preserve as against external aggres-

sion the territorial integrity and existing political

independence of all members of the league. In

case of any such aggression or in case of any
threat or danger of such aggression, the council

shall ad\'ise upon the means by which this

obligation shall be fulfilled.

Could any league, confederation or

federation do less for its members?
Our articles of confederation touched
this subject in several places; for

example, in article iii: "binding them-
selves to assist each other, against
all force offered to or attacks made
upon them, or any of them," etc.

Our constitution has it in article iv,

section 4: "and shall protect each of

them against invasion"; etc. The
constitution of the league of German
states constituting, or which did con-

stitute, the German Empire has it in

the preamble thus: "an eternal

alliance for the protection of the terri-

tory of the confederation," etc. The
Swiss constitution, article 5, says:
"The confederation guarantees to the

cantons their territory," etc. What
would the League of Nations be with-

out article x?

This does not mean that all present
boundaries are irrevocably fixed for all

time. It means that they shall not

be changed by "external aggression."
And when so guaranteed by the

twenty-one signatories to the cove-

nant, what "outsider" is there left in

the world that would have the temerity
to trespass on territory thus protected?
The claim of the opponents that this

article will breed war is
—shall I say

it?—ridiculous. It must be plain to

anyone who can think that this article

tends strongly to the prevention of war.

I would like to write many pages on
the great international issue that is

now before the world, but I must not

trespass further on the space of a

magazine which does not touch this

field. This is just a little last word on
this subject to readers of Equity.

This magazine will be sent in gener-
ous proportion to readers of Equity
whose subscriptions have been paid in

advance of this date.

Adieu !

Charles Fremont Taylor.



ELECTRIC VOTING IN THE WISCONSIN
LEGISLATURE
BY ELXOGIO B. RODRIGUEZ

Mr. Rodriguez is one ofjour graduates of the University of the Philip-

pines tcho recently were sent to this country for training in legislative

and municipal reference library work. :: :: :: :: ::

This electric voting machine is a

time-saving device invented by Bor-

nett L. Bobroff of the Universal Indi-

cator Company of Milwaukee, an

"instantaneous, automatic electrical

present. Thus at a glance, the audi-

ence and every member knows exactly

just how every member casts his vote.

Without reference to the board, each

member can tell how his vote is re-

system of recording votes, to eliminate corded by looking at the little indi-

the long, tedious, and time-consuming cator window in the box at his desk

roll calls necessary" in any legislative where appears the letter Y, or N, or

body. It has now been in use for two P, for "yes," "no," or "present."
sessions in the assembly of Wisconsin. After allowing the time necessary for

The system is practical, simple, effi- voting, the speaker declares "the roll

cient, accurate, easily understood, call is closed." Then the chief clerk

Each member of the assembly, sitting

at his desk, may instantly record his

vote "aye" or "no" upon any ques-
tion submitted to the assembly. A
bulletin board, where the names of the

members of the assembly are alpha-

betically arranged, is placed at the east

gallery of the session hall, with red,

blue, and white signal lights opposite
these names. This board, by means of

an electric device, is connected with

press buttons at the desk of every leg-

islator. When voting or roll call is

locks the device at his desk, which

closes the vote, and the total number
of "ayes" and "noes" are automatic-

ally shown and recorded at his and the

speaker's desk by two indicators.

Then the speaker announces the result

of the vote. Every member can make

any number of changes until the

vote is closed by simply clearing
his vote and recording anew as he

may desire.

Immediately behind the bulletin

board in the gallery, a permanent
announced by the speaker, the chief photographic record of the names of

clerk turns on the switch at his desk the members with their respective

making the system ready for use. votes Y or N or P is made, and the

Then the members first unlock their record is later inserted in the proceed-
own voting boxes, and by pressing the ings of the legislature,

button, one for "aye," two for "no," This system prevents the mistakes

and three for "present," cause the or errors resulting in the vocal roll call

signal lights on the bulletin board to due to faulty hearings of responses of

indicate instantaneously the corres- the legislators. It avoids the mistakes

ponding color: "red" for aye, "blue" in transcribing and adding the votes,

for no, and "white" for those who vote No one can entertain any doubt as to

404
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the accuracy of the total votes cast on average of 45 minutes, and more time

each side. It is as accurate as an add- is wasted whenever there is fiUbustering

ing machine. The chief clerk is the in the house, while in the Wisconsin

only one who controls this machine. assembly, having 100 members, it

takes only from 20 to 45 seconds. It

„.„„„ will mean a saving of 60 days everyVALUE AS TIME-SAVER ^ ^, tt -^ f o. ^ •/•

year to the United States congress if

According to my own observation it this automatic voting machine is used

takes from 20 to 45 seconds to per-
—a saving of heat, light, telephone,

manently record and count the votes, telegraph bills, as well as lessening the

This automatic system of recording expenses of labor and service necessary
of votes saves 99^ per cent of the time when congress is in session,

previously consumed in roll calls. In a statement given by one of the

Speaker Clark says on this subject Illinois legislators while here observing
that in a long session of congress it the session, he said, "It takes you only

requires two months, or it consumes two hours to do what we do in three

this much time, in the mere perform- days."
ance of calling the roll. To call the This automatic voting machine is a

names, and check the oral responses of new device and Wisconsin has the

each one of the 435 members of the honor of being the first in the world to

house of representatives, consumes an use this system.



EXPERT COMMENT ON THE GOOD
NATIONAL BUDGET BILL

In our July issue we published Representative Good's budget bill with

an explanation by TV. F. Willoughby of the Bureau of Govern-

ment Research. Following are comments thereon by technical

authorities. :: :: :: :: :: :: :: :: ::

BY R. E. MILES

Director, Ohio Institute for Public Efficiency

That the Good budget bill (H. R. seem to me to require the view tha

1201) will, if passed, lead to an im- while it is a legislative function to

provement in the financial methods of authorize the imposition of taxes and

the federal government will be ques- other means of raising public revenues,

tioned by few, if any, students of the and to authorize their expenditure, the

subject. I assume, however, that re- actual collection of authorized reve-

views are requested rather on the ques- nues, the custody of public money, and

tion whether the bill is the best possible the disbursement of these funds as

one under present conditions. authorized, belong to the executive

I have nothing but favorable com- branch. This view is apparently quite

ment on the greater part of the bill, in harmony with Dr. Willoughby's
Its placing of responsibility on the previous statements in the book of

President for presenting to congress which he is the principal author, "The

comprehensive recommendations as to System of Financial Administration of

revenue and expenditures, and pro- Great Britain." Here he declares that

viding him with a staff agency with proper budgetary practice requires:

which to meet that responsibility, "The organization and operation
cannot but prove a distinct advance. by the executive of a machinery and

With what Dr. Willoughby calls the procedure for the collection of revenue

third phase of the budget, however, it and for the sale of credit obligations."

seems to me that the Good bill is not in (Page 2.)

accord either with proper theory or "The organization and operation by

with Dr. Willoughby's own previous the executive of an administrative ma-
statements. The bill undertakes to chinery and the adoption of rules for

establish an accounting department procedure to govern the expenditure of

which shall be as independent as pos- the sums placed at its disposition,

sible of both the executive and legis- which machinery and procedure shall

lative branches, particularly of the provide for:

former. The functions of this depart- "The examination and adjudication
ment are indicated as including the of all claims against the government
settlement of all claims and accounts and certification for payment of those

(amendment of R. S. section 236). found to be valid;

Under American constitutional law, "The organization and operation of

both state and federal, theory^ would a system through which the sums so

406
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found to be due will actually be dis- administration. On the other hand,
bursed." (Page 4.) there is a double audit provided, which

The Good bill, however, through its appears to be lacking under the organ-
amendment of R. S. section 236 noted ization proposed in the bill,

above, seems to follow the British prac- The most logical plan, if it could be

tice in regarding the public funds as brought about, would seem to me to be

being in the custody of the legislature, as follows :

whose representative must, therefore, 1. Substitution of a secretary of

scrutinize all claims before payment, finance for the secretary of the treas-

As this is not consistent with American ury as a member of the President's

theory, it would seem that the ac- cabinet.

counting department, with the comp- 2. Appointment by the secretary of

troUer-general at its head, as outlined finance of a comptroller-general as head
in the bill, should be definitely an of the accounting tureau.

executive department under the con- 3. Appointment b^' the secretary of

trol of the President. finance of a treasurer-general who
As Dr. Willoughby points out in his would be charged with the custody of

book, however, it is necessary to pro- all public money.
vide for an audit of both revenue and Both of the last appointments should

asset, liability, and expenditure ac- be in the classified civil service without

counts by an officer independent of the confirmation by the senate. They
executive. This audit should, in my should be expected to hold their posi-

opinion, be made by an auditor-gen- tions without regard to change of ad-

eral, entirely dissociated from the ministration affecting the secretary of

comptroller-general, appointed by con- finance.

gress, with full powers of investigation 4. Appointment by congress of an
and required to report to congress auditor general responsible to it,

and to co-operate with its committees, through a committee, if desired, similar

He should have no administrative to that proposed on receipts and expen-
function whatever, either in the collec- ditures.

tion, custody, or disbursement of funds. 5. Establishment of a bureau of

His function should be solely that of the budget, as a staff agency of the

the independent auditor. His audit President, as contemplated by the

may be current, if desired. Good bill.

By such an organization, once cer- It is impossible in this review to

tain authorizations have been granted discuss these suggestions in detail, but

by the legislative body, there is no the general plan is perhaps sufficiently

division of responsibility as to the indicated.

II

BY LENT D. UPSON
Detroit Bureau of Governmental Research

The friends of budget legislation for The group that believes in a so-called

the United States, in Congress and "executive budget" with legislative

out, can probably be induced to sup- freedom curtailed as in Maryland, and

port the bill introduced by Mr. Good, in the proposed constitutional amend-
even with its shortcomings, ment for Ohio, will apparently concede
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that the Good proposal is all that can legislature, but there should be small

be materialized. political opposition to that innovation.

On the other hand, the proposed bill There then remains the whole
can also be accepted as a good be- treatment of the estimates by congress,

ginning by those who believe that —a matter not dealt with in the

the executive should prepare a financial proposed bill. In the senate and the

program upon which he is willing to house there are nearly twenty commit-
stand before the country, leaving the tees considering and reporting out

legislature to discuss and modify any appropriation bills independently of

serious omissions or inadequate sup- one another. More than ten other

port. committees report out measures requir-

Both political parties in their most ing that appropriations be reported by
recent platforms are pledged to budget other committees.

reform. Therefore the President has This is a second and more funda-

been frequently urged not to wait for mental defect of our present system,
—

legislative action, but to send to and the one most difficult to change,

congress through the treasury depart- It is hardly conceivable that twenty-
ment correlated estimates of the nine congressional committees will

departmental needs. In such manner willingly surrender prerogatives having
General Lord correlated the large and to do with the distribution of public
diverse estimates of the War depart- funds. It is reasonable to believe that

ment before submitting them to

congress.
This correlation of estimates, cor-

recting one defect of our appropriating

such a change will come only after

emphatic pressure has been exerted

back in the districts.

In the mean time there should be no

sj^stem, is practically all the present confusion in the public mind. Valu-

bill proposes,
—and is a highly desirable able as the proposed legislation is, it

step.

To be sure, some provision is

made for inspection of expenditures

by congress through a comptroller-

general, logically responsible to the

will be bought at a stiff price and ten

years of propaganda work will be

undone if the public erroneously
believes that this bill forthwith accom-

plishes all ends!

Ill

BY THOMAS R. LILL, C.P.A.

Late Chief Accountant and Acting Director of President Carranzas Financial and Administrative

Reorganization Commission

The Good bill is one of a number
now pending in congress which seek

to modify the existing budgetary

practice of our government. The
essence of the bill is that it requires the

executive department of the govern-
ment to submit to congress in one

complete document a budget consisting

of an estisaate of the cost of operating

the various departments of the

government for the next fiscal year,

together with an estimate of the reven-

ues to be received.

In addition to providing for a budget,
the bill reorganizes the accounting

machinery of the government so that

congress may have correct information

as to whether the funds voted by it
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REVISION OF ESTIMATES
have been expended for the purposes
authorized.

Opinion is unanimous that these The language of section 4 of the

two reforms are necessary for the better Good bill indicates that it is to be
administration of our government, but the duty of the President to revise

there is a considerable difference of the departmental estimates before they
opinion regarding who should prepare are submitted to congress,
the budget, the form in which it should I can see no reason why the secretary
be stated, who should submit it to of the treasury should not revise

congress, and how it should be handled departmental estimates to the extent

in congress. of indicating the amount which he

The Good bill "requests" the thinks should be allowed by congress.
President to transmit a budget to If it is once estabhshed that it is his

congress and requires departmental duty to do this for the President, de-

estimates to be submitted to him partmental heads will not strongly
instead of to the secretary of the object. It works well in practice,

treasury as is now the custom. A since a department head will usually
bureau of the budget is created in the take up with the secretary of the

office of the President to assist him in treasury proposed increases in existing
the work of preparing and revising the services or amounts needed for new
budget. activities. If he cannot get the

It is said that the purpose of this secretary of the treasury to agree to

move is to place the responsibility his program he can appeal to the

where it belongs, and to eliminate President.

friction between departmental heads In any event, the original depart-
which will occur if one cabinet officer mental estimates should be presented
revises the estimates of another. to congress as a part of the budget.

"Fixing the responsibility where it That is, the budget should show in

belongs" is a pleasant phrase. As a columnar form the following:
matter of fact the responsibility has 1. Amount requested by the depart-

always been the President's. When ment.
the secretary of the treasury submits 2. Amount recommended by the ex-

the book of estimates, the President ecutive.

who appointed him is responsible. 3. Amount granted by congress.
Has the President no responsibility in To act intelligently, a legislator must
connection with the acts of Postmaster know what the operating head is

General Burleson for instance? planning to do. He should know
In practice, the President, since whether the amount recommended by

1908, has called his cabinet together to the executive is more or less than the

consider departmental estimates before amount asked for by the department
they were forwarded to the secretary head,

of the treasury.
The writer is of the opinion that the

secretary of the treasury should prepare The authorization granted to the

the budget. He is, or should be, the President to submit an alternative

financial expert of the government, and, budget is hardly necessary. He is

because of the nature of his duties, already possessed of constitutional

possesses the fullest information. authority to do this if he so desires.

ALTERNATIVE BUDGET
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BUREAU OF THB BUDGET

If the duty of collecting and prepar-

ing the budget is placed upon the

President, he will need such an organiz-

ation. Whether it should have the

power of investigation is a matter that

should be considered in connection

with the establishment of the office of

comptroller-general, which must, to be

effective, have such power.
Should two new agencies be estab-

lished with the right to investigate

government departments.-^ The writer

has lately completed the organi-
zation of the office of comptroller-

general in Mexico, and whenever

information was desired by the Presi-

dent or congress regarding the needs

of a department, the information was

easily obtained through the comptrol-
ler.

COMPTROLLER-GENERAL

This measure is one of the most

important ever proposed in our govern-
ment, and one of the most necessary.
It might well be made the subject of a

separate bill.

Instead of endowing the comptroller
wath the indefinite powers and duties

now conferred or imposed by general
and special provisions of law, it may
be well to consider whether existing
laws should not be studied, codified and
embodied in a new law.

IV

BY FREDERICK P. GRUENBERG
Director, Bureau of Municipal Research of Philadelphia

The Good budget bill seems to me to

go as far in the direction of a model

budget system for the United States

government as could well be gotten

through congress at this time. Of the

various details and provisions of this

bill, the following ones seem to be par-

ticularly commendable: Provision for

an executive budget without placing
restrictions on the actions of congress;

providing the President with a staff,

the bureau of the budget, whose main
function is to assist him in preparing
the budget; provision that until con-

gress sets up other forms and details

for the submission of the estimates

that the President's budget shall be

framed in accordance with the forms

and details called for by the present

laws; provision that in addition to this

budget, and as a possible forenmner
of the form and content of the budget
for which congress will provide, the

President may submit what is termed
an "alternative budget," framed in

accordance with his views as to what
the budget should be; provision for an

accounting department, absolutely in-

dependent of all other departments of

the executive branch of the govern-
ment, whose main functions are to

supervise and control action following
financial legislation by congress and
to make reports direct to congress;

provision that unless requested by
either house of congress no ofiicer of

the executive branch of the govern-
ment except the President shall sub-

mit to congress any estimate or request
for an appropriation or any recom-

mendation as to how the revenue needs

of the government should be met;

provision that the President may sub-

mit special and additional estimates

whenever in his judgment congress
should make appropriations therefor;

provision for obtaining relevant in-

formation and making special inves-

tigations in connection with the budget
or the government's finances; aboli-
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tion of the several oflBces whose

powers and duties have been trans-

ferred to the accounting department;

provision that all employes in the

accounting department and in the

bureau of the budget shall be ap-

pointed and hold their positions under

the civil service laws; the creation of

the permanent joint committee on

receipts and expenditures of the gov-
ernment, with its powers and rights

regarding investigations as to the

finances of the government.
As Mr. Willoughby has pointed out,

this bill necessarily has avoided dealing
with the numerous questions concern-

ing action on the budget by congress.

Recognizing that conditions are not

favorable to the passage of a bill setting

up either a model budget procedure or

a thoroughly inclusive one, and realiz-

ing the desirability of an initial budget
system for the government, the bill is

worthy of support by all citizens, and

particularly by all who are acquainted
with the crying need of marked im-

provement in the finances of the gov-
ernment.

BY H. M. WAITE

Ex-City-Maneiger, Dayton, Ohio

Anyoxe who has handled budgets
would, I think, fear that this bill lacks

detail. However, after reading Dr.

Willoughby's article, there is a hesita-

tion in making any criticisms of the

Good bill as it must be realized that it

is difficult at this time to draft any
bill that will meet all the varying con-

ditions and obstacles.

Therefore, the principal and first

objects to be obtained are, first, the

initiation of the budget principle, and,

second, proper control of the budget,
and I feel, under the circumstances,
that these have been accomplished in

the Good bill.

It is apparent that the object at this

time should be to get a national bud-

get started and then let its growth
follow the natural lines, which, of

course, will follow with the advent of

the budget system. It will be a big

mistake to try and load any bill at this

time w*ith details, as with the advent of

the budget the details will naturally
take care of themselves.

There is, however, one principle
which it seems to me is not covered.

The formation of a final budget is

the natural result of the trimming of

original estimates of expenditure to

meet the final estimates of revenue.

The departmental estimates are made
out by the departments. The appor-

tioning of the final allotments to the

departments is an executive function.

When the final allotments to the de-

partments have been made by the

executives, the responsibility of classi-

fication of such allotments by the

departments should be a departmental
function, thereby making the respon-

sibility a departmental one.



THE ST. LOUIS RECALL EFFORT AND ITS
AFTERMATH
BY LOUIS F. BUDENZ

Secretary, Civic League of St. Louis

St. Louis has just gone through a valuable viunidpal experience in

the effort to recall Mayor Henry W. Kiel for his mill tax-franchise deal

vnth the United railways company. It furnishes an interesting sequel

to the developments in the street railway situation outlined by the same

author in the "National Municipal Review" for November y 1918.

It was strikingly evident that this

deal was made solely in the interest of

The defeat of the proposed com- the company. By it all that the com-

promise traction ordinances in Novem- pany had wished from the defeated

ber, because of the public indignation compromise ordinances was granted,
at the company's burglary of the refer- The benefit of some of the advantage-
endum petitions, deterred neither the ous conditions laid down in the city

company nor the city administration charter for future franchise grants,

from another attempt to impose a and which necessarily had to be incor-

similar franchise settlement on the porated in the compromise ordinances,

people. In order to prevent the ques- was omitted. The payment of the

tion from going to a referendum and mill tax, of which the city was supposed

facing its previous fate, a new tactic to be assured, was already a finally

was hit upon. On January 13, the adjudicated matter. This payment, as

mayor announced to an unexpectant the president of the company immedi-

public, through the newspapers, that ately declared in a public statement,

the city counselor and himself, to- would be made not by the United

gether with the board of estimate and railways company but in reality by
apportionment, had secretly entered the people in increased fares, which

into an agreement with the company, were the only additional surplus rev-

by which the Jefferson avenue fran- enue to which the company could look

chise suit would no longer be contested under its waterlogged condition. The
and by which the accrued mill tax arrangement itself prevented this lat-

would be paid in ten annual install- ter condition from being dealt with, in

ments. The mayor, in his statement, attempting to prevent a successful

declared that this step had been taken receivership suit. In addition, were a

in order to settle the controversy legal appeal to the supreme court to

between the city and the company, to fail—as subsequently proved the case

remove the cloud from the company's
—no other remedy was afforded the

franchises, and to prevent a receiver- citizens except the recall, under which

ship. A stipulation was added to the 20 per cent of the registered voters

agreement, in regard to the Jefferson would be required, so distributed as to

avenue franchise case, that all other equal 20 per cent of the voters in each

underlying franchises of the company of two thirds of the wards, whereas

would be extended. under the referendum—which would

412
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have been invoked had the board of

aldermen passed on the measure—only
7 per cent of the registered voters was

required (obtained within 60 days)
without any distribution provision.

The United railways committee of

the civic league, composed of ten well-

known men from various business and

professional occupations, which had
been working canefully on the com-

pany's valuation and had found that a

fair value could not be much over

$40,000,000, made a careful report of

the deal, showing its unfairness and

proposing legal steps in an appeal to

the state supreme court and political

steps in the recall of the mayor, the

latter in order that a new mayor might
be inducted into office who would seek

to make the deal impracticable. The
committee also pointed out that no
settlement of the street railway situa-

tion would settle the matter, until the

company went through a receivership
and had the water eliminated from its

bonds and stock and its gross over-

capitalization thereby reduced.

II

As a result of this report, the cit-

izens' referendum league began a

movement for the recall of the mayor.
In an agreement with that body, the

civic league pledged itself to financially
aid this recall movement and to partic-

ipate actively on its part in the legal

proceedings before the state supreme
court—to have the Jefferson avenue
franchise end of the settlement set

aside. The referendum league, in its

work of obtaining signatures to the

recall petition, relied entirely on vol-

unteer canvassers, and it was soon
found that with the difficult charter

provisions which the leagues were

facing, it would take an impossibly
long time to secure the necessary signa-
tures under this system. Registered

voters could be seen, as a rule, only in

the evenings and on Saturday after-

noons and on Sundays. Workingmen
could give but little continuous time

to this visitation, and business men
less. Accordingly, it was decided that

the civic league would actively take up
the recall work also, employing paid
canvassers for that purpose, the neces-

sary number of names to be obtained

if possible by February 18, which

under the charter provisions allowed

the question to be submitted to the

people at the general aldermanic

election on April 1. When this deci-

sion was reached, only five days re-

mained in which to get over thirty
thousand names. In those five days
the leagues succeeded in obtaining a

total of 41,665 names, submitted to

the board of election commissioners

on midnight of the required date.

It became immediately evident that

three out of four of the election com-
missioners were hostile to the recall

movement. The board is supposedly

bi-partisan, but one of the Democratic

members, president of the building
trades council and recipient of many
favors from the local political machine,
voted with the two Republican mem-
bers for an unfair count of the names
submitted. It was stipulated, for

example, that the special clerks hired

for checking should be only such as

had not signed the recall petition.

Also the rule was established that these

clerks, hired at the rate of $4 per day,
should pass upon the genuineness of the

signatures on the petitions. A dead-

lock held the board up for several

days because of some of the arbitrary
rules proposed. When the count was

completed, the board certified that but

21,257 names were valid, the rest being

rejected, either for non-registration,

illegibility, duplication, tripHcation, or

dissimilar handwriting.
The leagues immediately began a
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new drive for signatures in the twenty-

days allowed them by the charter for

filing a supplementary petition. This

campaign was organized in a thorough
manner, teams being assigned to cer-

tain wards and precincts, taken each

evening in automobiles to the terri-

tory to which they were assigned, and
furnished the names of the registered

voters whom they were to visit. In

order to make certain of the genuine-
ness of their work special men were

assigned to \asit the petitioners a

second time and discover if they had

really signed the petition. The names
were also checked in the civic league
office. Over twenty-one thousand

names were thus secured.

Despite the care which had been

exercised in this second campaign, the

board of election commissioners again

proceeded to count out the names,

finally declaring that only 10,971 were

genuine, which with the previous num-
ber of names certified made only 1,228

short of the number required. Al-

though the leagues had ascertained

that they had received the necessary
20 per cent in at least 21 wards, when

only 19 were required, the board of

election commissioners declared that

16 wards only had been secured.

Chairman Arnold, the only member of

the board who evidenced any fair

attitude, issued a statement condemn-

ing the methods used and refused to

certify the findings. On his own
initiative, he instituted a re-check of

the names and found that of 600 names

rejected for non-registration at least

20 per cent were registered. The

majority of the board at that point

compelled him to stop re-checking.
As another evidence of the majority
attitude, it was contended that no
matter how many names the petitioners

secured no recall could be held because

technically a recall was not an "elec-

tion" and the state statutes provided

for no appeal to the people except

through an election. The attorney-

general was called upon for an opinion

by the board, but when he reached

St. Louis some of the majority mem-
bers declared that they would not

abide by his opinion if it was against
their views, and he accordingly refused

to render an opinion which would not
be respected.

Ill

During the progress of the recall

campaign, many business and pro-
fessional men called upon Flint Gar-

rison, of the executive board of the

civic league and author of the United

railways report of that body, to accept
the nomination of the Democratic

party for president of the board of

aldermen. This was based on the

idea that if the mayor were recalled

the president of the board would be

his successor, and the incumbent at

that time had not only officially been
a party to the mayor's deal but had

subsequently approved and disap-

proved it in such a way that there was
much doubt as to how he stood on the

question. The Democratic city cen-

tral committee also unanimously re-

quested Mr. Garrison to run. He
consented to do this, on condition that

the LTnited railways company and
machine politics would be made the

issue of the campaign, and that the

Democrats would nominate candidates

for the school board other than the

incumbents whose terms were expir-

ing and who had formed with other

members of the board a seven-to-five

combine for the spoils system in the

schools. Mr. Garrison's conditions

being accepted, he was nominated
for the presidency of the aldermanic

board.

In the April 1 election, despite the

undoubted sentiment of the people

against the United railways deal and
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the fact that three out of the five ing the office of mayor who has not

newspapers in the city favored Mr. had the endorsement of these interests,

Garrison's candidacy, the city hall- even Mayor Rolla Wells being sup-

utility combine was overwhelmingly ported by them in order that the city

victorious. This is due to the peculiar would have an efficient administration

political situation which exists in during the World's fair.

St. Louis, and which showed itself Mr. Wells' administration is generally re-

during Joseph W. Folk's crusade garded as the most efficient and independent

against the reign of "boodle" when that St. Louis has had.

Colonel Ed. Butler's ticket was elected

by an enormous majority in the midst

of the disclosures of the universal sale

of franchises and other public rights The civic league had at first planned

by himself and his henchmen. This to carry the question of the recall

condition is intensified to-day by the count to the state supreme court, but
fact that the Democratic party has after consideration decided not to do
been rendered harmless as a minority so. The expense of such an appeal

party by the city charter. The con- would be great, in addition to the

centration of power places 6,000 city $7,000 already expended by the league

employees under control of the Repub- in the campaign for signatures. Were
lican machine, and the election of a mandamus granted, the charter

aldermen at large (with the heavy provisions are so loosely drawn that

German-American and Negro vote) there would be no chance of success

makes it practically impossible for the whatsoever, no provisions being made
Democrats to secure any offices. Many for watchers, contests, etc. St. Louis,

of those in control of the minority the league publicly stated, in reality

party, therefore, find it to their interest has no recall provision, the so-called

rather to assist the Republicans to recall provision in the charter being

victory and to be lesser parasites of a hoax. The ward distribution require-
the same combine which dictates to ment, for example, is farcically absurd

the dominating party machine. St. and impossible to meet except by the

Louis has for years been under the heroic methods resorted to in this case,

thumb of this combine, which is con- This had been previously pointed to by
trolling St. Louis primarily for New Dr. A. R.Hatton of Cleveland, who had
York interests. It includes the largest visited the city during the recall agita-

financial institutions of the city, the tion. The appeal to the state supreme
United railways company. Terminal court on the Jefferson avenue franchise

railroad association, and other like case had previously been over-ruled by
corporations, and has been popularly that tribunal without a hearmg.
known as the "Big Cinch." For

years the business men of St. Louis
have suffered from an arbitrary freight
rate on coal imposed by the Terminal In the meantime, the receivership
railroad association, and have quietly proceedings came up before the fed-

submitted until recently. The devel- eral court. When the applicants had

opment of the Mississippi river has established the bankruptcy of the

been impeded because of the grip of company, in order to prevent the

the railroads on the city. No candi- imposition of a hostile receivership,
date has been able to succeed in secur- the North American controlling inter-
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ests initiated a petition of their own
under which a friendly stockholder

requested a receivership and the com-

pany confessed to the necessity for the

same. The independent stockholders

who had initiated the suit, however,

petitioned to have the cases combined

and their owti suit to receive preference.

This the federa:l judge granted, ap-

pointing Rolla Wells, former mayor of

St. Louis, receiver, and Charles W.
Bates, former citv counselor and
member of the civic league's first

United railways committee, counsel.

The results of the receivership cannot

yet be ascertained. In as far as it is a

fact, however, the contentions of the

civic league have been rather quickly

upheld, and it should prove a further

step forward to final municipalization
at a proper valuation. The hearings on
the petition have also disclosed a gross

waste of company funds. Hundreds
of thousand of dollars have been paid
out for the "use and benefit of the

company," without further itemiza-

tion. The special agent and legal de-

partments have been a great drain.

Suspicious power contracts with sub-

sidiaries of the controlling company
were revealed. The president of the

company was implicated in the peti-

tion burglary and indicted, leading
to his resignation and that of the super-
intendent of transportation, also under

indictment. Under public pressure, the

Board of Aldermen has pledged $10,000

to the circuit attorney, for a sweeping
criminal investigation of the city hall

and the utility.

As to the recall attempt itself, the

St. Louis Post-Dispatch thus editorially
summarizes it: "The late effort under
civic league auspices to send Mr. Kiel

back to private life was worth all it

cost and has had fruitful results. The
60,000 petitioners made up one of the

most impressive movements of pro-
test against official inadequacy in St.

Louis history. Every single allega-

tion put forth as the basis of the move-
ment has been established as true.

Charges as to the nature of the Kiel-

United railways combine have been

shown not only to be accurate, but to

be moderately expressed by subsequent

exposures of its intent and effect.

United railway bankruptcy, which was

only asserted at the time the recall was

inaugurated, is now a fact. Those
who favored the recall, and United

railways men and city hall henchmen
who opposed it, now stand on common
ground in advocacy of the very objects
the recall was designed to promote."
The paper further asks: "If a pseudo
recall device could bring about the

chastened spirit and more wholesome

atmosphere to be observed at the city

hall, what might not be done under
the genuine and workable recall device

with which St. Louis must provide
herself at the earliest possible date.''"



HISTORICAL BACKGROUND

PHILADELPHIA STIRRETH
BY FREDERICK P. GRUENBERG

Director, Philadelphia Bureau of Municipal Research

In June, Philadelphia friends of good government, by a prodigious

effort, wrested from the legislature important simplification of local

politics, notably the abolition of the two-house council of 1^5, and

the substitution of a single-house council of 21. :: :: ::

Absorption in what was transpiring for instance, with Chicago's. The com-
at Versailles did not prevent Phila- plicating factors in Philadelphia's char-

delphia from applying the self-criti- ter problems are historical and "polit-
cism and constructive impulse of the ical," i.e., partisan,
times to its own local government.

Just as "reconstruction" is used as

a shibboleth in every community to

cover every needed (or other) program The historical complications would

of economic or social action, so has offer no special difficulties had more

"democracy" become the watchword Philadelphians been willing to recog-

of political action. In Philadelphia nize frankly that changed community
there had long been a feeling of discon- conditions call for changed machinery
tent with the antiquated framework of —that tradition is of itself not a trust-

municipal government, and two years worthy guide to action. It is inter-

ago a number of civic bodies attempted esting to note that in this hitherto

to secure from the legislature the en- tradition-bound city there is less ad-

actment of some twenty measures herence to "things as they are" than

designed to patch up the defects of the was formerly the case. Perhaps the

so-called city charter. war explains the change. However,
The enthusiasm of the legislature's there still remained a large measure of

response can readily be measured by fondness for the old, and this fondness

the fact that all of the bills died had been consistently utilized by
in committee. A quickened sense politicians to continue the status quo.
of political responsibility, however. To illustrate—when the present city

brought about the organization of a was welded together out of the old

new movement for the legislative ses- city proper and diverse towns and
sion just ended, and it is gratifying to villages, in 1854, compromises were

be able to report that a genuine ad- deemed necesspry in order to avert

vance has been secured in the direc- opposition from Germantown and other

tion of more efficient and more demo- outlying districts. Accordingly, the

cratic city government. citizens of Germantown continue to

The Philadelphia situation prior to this day to elect their town clerk, and
the new charter is by no means easy to they and five other sections of the city

comprehend, despite the fact that to also elect their poor district officials

the political scientists its organization who levy separate poor taxes for the

chart and scheme of government would respective "townships," which con-

appear relatively simple
—

compared, dition, by the way, it seems the charter

417
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revisionists dared not attempt to

change.
Under the statute of 1854, known as

the "consoHdation act," the county

government still continued. The city

and county are physically coterminous

and their finances as well as many
other governmental features were par-

tially unified in the consolidation act.

In 1873 Pennsylvania adopted a

new constitution, and, in common
with all other state constitutions of

that period, a considerable amount of

statutory matter was written into its

new basic law. Among other things,

that new constitution continued the

practice of election by the people of

a number of county ofiicers, so that a

Philadelphia voter at a municipal
election is supposed to exercise his

discretion in the choice of a long list of

officers of widely varying functions

and responsibilities.

The only important amendment to

the "charter" of 1854 was the Bullitt

bill of 1885 which was a great advance

in the direction of simplified, responsi-
ble government. This bill drew its

inspiration from the charter of the city

of Brooklyn and its primary purpose
was to emphasize the separation of the

executive and legislative branches of

government, and to concentrate power
and responsibility in the mayor. Be-

cause of constitutional difficulties, the

bill made no changes in the county

government, nor did it disturb either

the bicameral council or the six poor
districts. The council continued to

have select and common branches, and
as the years went by the aggregate

membership grew to the imposing
number of 145—the largest municipal

legislature in the United States. It is

largely because of this obsolete and

unrepresentative legislative body that

the demand for charter revision be-

came so insistent. Its character and

workings will be discussed a little later.

The recent charter revision move-
ment attempted very little to affect

the powers and duties of the judiciary.
Its emphasis was almost entirely on
the legislative and executive branches.

The local judges (aggregating 29 in the

common pleas, orphans' and municipal
courts, and 28 magistrates) are elected

by the people. Under the existing

arrangement the mayor, the heads of

two city and nine "county" depart-
ments are also elected. There are a

number of boards and officials chosen

by the common pleas judges, and the

heads of the remaining city depart-
ments are chosen by the mayor.
The public schools are not under the

city government, but are under a board

of public education, appointed by the

common pleas judges, which board is

empowered by law to levy taxes and to

conduct the school system entirely

independently of the city government.
The school code of 1911 which created

this independent status has, on the

whole, worked well, but there are many
demands for improvements in the

school management. These demands
found expression in movements inde-

pendent of that for charter revision, so

the details will not be discussed here.

The legislative body, which had
been unchanged in general form since

1796, was patterned after the usual

parliamentary model of an upper and
a lower house. The select council

consists of one councilman from each

of 48 wards, while the common council

seats one from each ward for every
4,000 names on the list of assessed

voters for that ward, except that each

ward has at least one common council-

man.
The old ward lines have undergone

but few changes, despite the rapid

shifting of population, with the result

that one of the older wards has a select

councilman and a common councilman

to represent a population of five or six
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thousand, while the largest ward has

but one selectman and only five com-
mon councilmen for a population of

not less than 100,000. The forty-

eight wards present a wide variety of

different populations between these

extremes.

Naturally, the above-described per-

manent gerrymander was resented by
every citizen who believes in equitable

representation, and as there is no con-

ceivable argument in favor of the

existing system, it was doomed to even-

tual dissolution.

THE POLITICAL COMPLEX

The situation that for a long time

prevented the consideration of the

charter proposals strictly on their

merits is the strife between the two

wings of the Republican organization
in Philadelphia. This strife has, to a

somewhat lesser extent, spread to the

state organization.
The local government is under the

control of the branch of the organiza-
tion led by State Senator Edwin H.

Vare, opposed to which is the faction

led by Pennsylvania's senior United
States senator, Boies Penrose. The

governor and the majority of the state

legislature are generally believed to be
friendlier to the Penrose faction.

In Philadelphia the latter group,

being the "outs," have allied them-
selves with various groups of "inde-

pendents" and "reformers" in attack-

ing the Vare faction, the
"
ins.

" When
the recent demand for charter revision

arose, most of the Penrose adherents
were found associated with their

former enemies, the reformers. The
Vare faction promptly proceeded to

brand all the charter proposals as

partisan in character and the Vare-
controlled city councils passed a

lengthy resolution lauding Philadel-

phia's perfect frame of government

and pleading with the legislature and
the governor not to disturb the beauti-

ful symmetry of the venerable system.
In the meantime the self-constituted

citizens' charter committee had begun
to crystallize the existing sentiment in

the city in favor of a better charter,

and all the newspapers aided the cause.

When this sentiment became dis-

cernible, the Vare faction skilfully

altered their tactics and declared that

there was undoubted need for certain

changes in the framework of the city's

government, but that the charter

committee's bills were unsatisfactory.

Thereupon they introduced a measure

described as one that would "take the

police out of politics" and another

ostensibly for the purpose of reforming
the city's financing. A careful perusal
of each of these measures disclosed

nothing but perfect red herrings. x\s

a means of confusing the legislature

and as a means of complicating the

problem of charter revision these

measures were well conceived, but no

impartial critic could find in them any
contribution to the strengthening or

bettering of the municipal machinery.
While the proposals of the charter

committee were declared, by their

Vare critics, to be "tarred with the

the measures were

means partisan in

were drafted by
students and specialists, after many
weeks of study of the needs, and of

the constitutional and other technical

aspects. In only one important re-

spect, in the opinion of the writer, did

the charter committee succumb to the

temptation of nursing the Penrose

support. That one matter was in

connection with the board of revision

of taxes—the tax-assessing body of the

city. That unit of the local govern-
ment had been much criticised by va-

rious elements in the community, and

many reasons for its reorganization

Penrose stick,"

really by no
character and
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are repeatedly urged, yet certain of the

leaders in the charter committee care-

fully avoided this issue, admittedly
lest they offend their political allies.

The merits or faults of the charter

bill, it must be conceded, did not deter-

mine its passage nearly so much as

did the political situation. The Pen-

rosites and the handful of Democrats

supported the independents and so

got the bill through, but not until

Governor Sproul and his attorney-

general had dictated a number of

important amendments—some as sops
to the Vare followers, some of no signi-

ficance at all, and some that they no

doubt honestly believed to be im-

provements. The amended bill passed
late in June, just before the adjourn-

ment, and it received the governor's

signature on June 25. It had been

introduced by Senator George Wood-
ward (described as an independent,
elected with Penrose support) on
March 3, nearly four months of sus-

pense, legislative inaction, lobbying,
and machination thus intervening.

THE CHANGES PROPOSED, AND THOSE
SECURED

The charter bill was a compromise
measure, as are most legislative pro-

posals of its character. It provided,

however, an inclusive frame of gov-
ernment to the extent that the state

constitution and our limited political

education permit at this time. Be-

cause of limitations of space we shall

not attempt to go into great detail

regarding each proposal nor even as to

each final amendment of the city's

former charter, but shall confine our

discussion to the more important of

each of these groups.
The major change proposed was in

the municipal legislative body. In

lieu of the two large chambers, a single

body, based on the existing eight state

senatorial districts, was created with

provision for a councilman for every
20,000 assessed voters. Proposals to

secure some representation at large, as

well as a splendid effort to introduce

some rational system of proportional

representation, were defeated in the

charter committee. After violent de-

bate and various attempted amend-
ments in the legislature the council in

the new charter is as originally pro-

posed by the charter committee, giving
us a council of 21 to begin with.

The powers of the mayor are some-

what modified in the new act. There
are some structural improvements in

the departments under his jurisdiction

such as the separation of health and
charities (now under one department)
and the creation of a new department
of welfare to cover the charity, cor-

rections and recreational functions,

but more especially to work along
modern social lines. The efforts to

shorten the ballot were restricted by
constitutional provisions, but a step
in this direction was taken in the

proposals that the city's chief law

officer, now elective, be appointed by
the mayor, and that the position of

receiver of taxes, a purely ornamental

elective office, be abolished. As the

act finally passed, the charter com-
mittee and the reactionaries divided

honors—the city solicitor becomes

appointive, but the status of the

receiver of taxes remains unchanged.
The civil service and corrupt-prac-

tises laws, which were passed in the

famous "penitential" legislative ses-

sion of 1906, are somewhat strength-
ened and improved. In lieu of a civil

service commission of three appointed

by the mayor, a single commissioner,
elected by a two-thirds vote of the

council, was proposed by the charter

committee. The committee was also

desirous of extending the trial-board

privilege, now accorded only to police-
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men and firemen, to all civil servants,

but in the course of the legislative

amending the size of the commission

was restored to three chosen by the

council, however, instead of by the

mayor. The proposal to extend the

trial-board privilege to others than

policemen and firemen was eliminated.

Pernicious political activity of po-
licemen and firemen is effectively

checked and the too-wide choice of

four eligibles for a single vacancy is

reduced to two. In a supplementary
bill an attempt was made by the revi-

sionists to extend the merit system to

"county" as well as to all "city"

departments, but this bill never got
out of the senate committee.

The charter bill set up fundamental

reforms in the fiscal procedure of the

city by requiring a mayoral budget
without, however, restricting the free-

dom of the council in its action on it.

This article of the charter required

financing on a revenue and expense

accounting basis instead of on a basis

merely of cash receipts and cash dis-

bursements as the existing law pro-
vided. The initiation by the mayor,
and the untrammeled freedom of ulti-

mate action by the council, survived

the legislature, but the accounting
reforms were ripped out because the

governor's attorney-general insisted

that they were "too technical."

The powers of the city controller

are enlarged to give him jurisdiction

over all the city's bookkeeping, thus

making it possible to have a centralized

accounting system in place of the

numerous systems in the several de-

partments and bureaus now existing in

addition to that in the controller's

office. A short article simplifying
and improving the legal mechanism

controlling municipal indebtedness

follows the article on budget, and

through some miracle this part of the

charter bill came through unscathed.

Philadelphia is one of the last if not

the sole remaining large city in the

civilized world that has its street

cleaning and waste removal done by
private contract. In recent years
there has been growing discontent

with the inefficiency of these services

and studies of the methods employed
elsewhere revealed the fact that these

functions are usually performed by
the municipalities themselves. Ac-

cordingly, the new charter requires the

city to do its own street cleaning and
waste removal after December 31,

1920. In deference to the home rule

principle, and with the thought of

providing for some unforseeable situa-

tion, it is stipulated that work of this

character may be done by contract if

the council, by a majority vote, with

the approval of the mayor, so decides.

The original proposal of the charter

committee was to make the exception

only if three quarters of the council

and the mayor consented to do this

kind of work by contract, and around

this point was waged the most hotly-
contested fight in the charter campaign,
the governor finally ordering "major-

ity" substituted for "three quarters."
The charter act also makes it possible

for the city to enter into contracts for

periods longer than one year, a right

not allowed under the present statutes.

By this means it is hoped to make it

possible to secure genuine competition
in bidding on municipal contracts, a

result not obtainable under the one-

year limit. The reason for the latter

fact is that potential competitive
bidders find it impossible to provide
the necessary plant and other facilities

for use in contracts that may last but

one year.

Many of the provisions of the charter

just made law by the governor's

signature are either merely mentioned

or entirely omitted from this very
condensed sketch. An effort has been
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made, however, to touch upon the but no less by the civic education that

essential features of the program and its advocates and opponents furnished

the final act and to make clear the —old Philadelphia has taken a giant
main changes and the objects sought stride forward into the ranks of pro-
to be attained. By this new charter— gressive American municipalities.

THE PRESENT STATUS OF THE EXECUTIVE
BUDGET IN THE STATE GOVERNMENTS

BY A. E. BUCK
New York Bureau of Municipal Research

Many persons will be agreeably surprised to learn that the legislation

stage of the budget movement in state governments is near completion,
so tcidely has the principle now been written into law. Tliere remains

the necessity of making public officers conform to its spirit. : : : :

OxLY wnthin the last ten years has revenues and expenditures
—

^a system
any recognition been given in this w^hich would correlate the two and es-

countrj"^ to the importance of sound tablish definite administrative respon-

principles of budget making as a means sibility. Consequently they at once

of avoiding waste in public expendi- seized upon the idea of a budget sys-
tures and of securing better service in tern and embodied a form of budgetary

public administration. In fact, the procedure in their law. Because of only
first thorough study of budgetary pro- a meagre understanding of the princi-

cedure to be made in this country was pies of a correct budget system and,
that produced in connection with an in some instances, because of political

investigation of the appropriation expediency the type of budget adopted
methods of the national government by did not always fix definite responsi-
President Taft's commission on econ- bility and the budgetary procedure pro-

omyand efficiency, which was organized vided was usually very incomplete,
in 1911. As a result of the work of this

commission Mr. Taft came out strongly
, ^- 1 1 ^ 1 , 1- 1

BUDGET MOVEMENT IN THE STATES
tor an executive budget and embodied
his proposals in a message to congress The movement for budgetary reform

on June 27, 1912. Although congress in the states may be said to have act-

did not act favorably upon the Presi- ually begun in 1913, although two
dent's recommendations, their effect years prior to this time Wisconsin and
was not lost. Almost immediately the California enacted laws containing
discussion occasioned by them spread some provisions for the establishment

to the states, with the result that the of budget methods. During 1913 six

term "budget system" found a promi- states enacted budget legislation, the

nent place in party platforms and be- laws of three of which, namely, Arkan-

came a vital issue in state politics, sas, Ohio and Oregon, have not since

Several of the states whose finances been revised. Each year since 1913

were in a depleted condition were al- budget legislation has been enacted in

ready feeling keenly the need of a one or more states. Beginning with

uniform system of control over their 191 G an increased number of states
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have been added each year to the Hst administrative officers (usually in-

of those having budgetary provisions, eluding the governor) is responsible
The present year, however, shows the for the preparation of the budget; (3)

greatest activity of any year; eleven the administrative-legislative board

new states—Alabama, Arizona, Colo- type, when a committee composed of

rado, Idaho, Maine, Montana, Nevada, both administrative and legislative

New Hampshire, Oklahoma, South Car- officers prepares the budget ; and (4)

olina and Wyoming—have provided for the legislative type, when the budget
budgetary procedure by statute, while is prepared by a legislative committee,

four states—Connecticut, Nebraska, The budget plans of twenty-two of

New Mexico and South Dakota—have the thirty-nine states having perma-
revised their budgetary procedure. nent budgetary procedure may be

At the present time there are thirty- classified under the executive type,
nine states which have provided, either These states and the dates of the adop-

by constitutional amendment or by tion of their plans are as follows:

statute, for permanent budgetary pro- Arizona (1919), Colorado (1919),

cedure of one type or another. In Idaho (1919), Illinois (1917), Iowa
addition to these, four other states have (1915), Kansas (1917), Maryland (con-

taken steps looking toward the adop- stitutional amendment, 1916), Massa-
tion of budget methods. Delaware chusetts (constitutional amendment,
enacted in 1917 a law adopting an 1918), Minnesota (1915), Mississippi
executive budget plan for a single ses- (1918), Nebraska (1915, repealed by
sion. During the same year Michigan new law, 1919), Nevada (1919), New
provided for a temporary budget com- Hampshire (1919), New Jersey (1916),
mission of inquiry and North Carolina New Mexico (1917, repealed by new
enacted a law making it the duty of the law, 1919), Ohio (1913), Oklahoma

legislative reference librarian to receive (1919), Oregon (1913), South Carolina

and compile the estimates for the (1919), Utah (1917), Virginia (1918)

legislature. The Indiana legislature and Wyoming (1919). However, the

of 1919 passed for the first time a budget plans of three of these states

proposed budget amendment to the contain variations from the true type
constitution modelled directly after the of executive budget. The New Hamp-
Maryland executive budget amend- shire budget law provides that the

ment. There remain only Florida, state treasurer shall compile the esti-

Missouri, Pennsylvania, Rhode Island mates and the governor-elect shall

and Texas that have not yet adopted make recommendations thereon to the

or are in the course of adopting some legislature. Under the provisions of

form of budgetary procedure. the Oregon budget law the secretary of

state tabulates the estimates which the

governor transmits to the legislature

together with executive recommenda-
The budget plans, which have been tions. The budget law of South

adopted by the states, may be classified Carolina provides that the chairman of

under four types with reference to the the house ways and means committee
location of responsibility for the initia- and the senate finance committee shall

tion of the budget. These types are sit with the governor at the public

(1) the executive type, when the gov- hearings on the estimates, but respon-
ernor is made responsible for the formu- sibility for submitting budget recom-

lation of the budget; (£) the adminis- mendations to the legislature is placed
trative board type, when a group of upon the governor.

TYPES OF STATE BUDGET SYSTEMS
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EXECUTIVE TYPE OF BUDGET PRE-

FERRED AMONG THE STATES

Nine states have budget laws which

create budget-making authorities of

the administrative board type. In

these states the boards which prepare Of the thirty-nine states having pro-
and present the budget to the legisla- visions for budgetary procedure at the

ture are composed of the administra- present time, twenty-two have adopted
tive officers of the state government the executive type of budget. Of these

and are constituted in one of the fol- twenty-two states two enacted their

lownng ways: (1) ex officio members budget legislation in 1913, three in

only, (2) ex officio members and mem- 1915, two in 1916, four in 1917, three

bers appointed by the governor, (3) in 1918 and eight in 1919. These
members appointed by the governor, figures indicate that the executive

These states and the dates of the budget idea has rapidly gained favor

adoption of their budget plans are: since 1916. It was at this time that the

Alabama (1919), California (1911), first comprehensive executive budget
Connecticut (1915, amended 1919), ^as adopted by Maryland and made

Kentucky (1918), Louisiana (1916), a part of the state constitution. Since

Montana (1919), Tennessee (1917), 1916 the Maryland budget provisions

Washington (1915) and West Vir- have been largely copied in the budget

ginia (constitutional amendment, laws of six states. The Virginia budget
1918). Of these nine states six law, enacted in 1918, has been adopted

provide that the governor shall be a in modified form during the present
member of the budget board and he year by five states. It thus appears
controls by appointment the budget that the Marjdand and Virginia forms

boards of the three remaining states, of the executive type of budget have
Six states have budget laws provid- found greatest favor among the states

ing for budget boards or committees adopting this type. Briefly stated, the

consisting of both administrative and essential difference between the two

legislative officers. These states are forms is that the Maryland form places

Georgia (1918), Maine (1919), North limitations upon the power of the legis-

Dakota (1915), South Dakota (1917, lature to increase the executive propo-
amended 1919), Vermont (1915) and sals, while the Virginia form does not.

Wisconsin (1911). In every case the

governor is a member of the budget
boards. The present status of the executive

Two states—Arkansas (1913) and budget in the states will now be con-

New York (1916)
—have budget laws sidered, first, from the standpoint of a

which provide that the budget shall be brief comparative analysis of the bud-

prepared and submitted to the legis- get laws; and, second, from the stand-

lature by legislative committees. point of the operation of these laws.

I. Analysis of State Executive Budget Laws

other state budget law, even going to
form, preparation and filing ., «. ^ f ^t- 4.U *• 4.the extent of settmg up the estnnate

of estimates - i-rtui Jl*forms as part of the rules appended to

The New Jersey budget law pre- the law. This law also attempts to

scribes the form of the estimates of prescribe a budget classification. It

expenditures in greater detail than any requires the expenditure estimates to
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be classified as (1) maintenance (other

than salaries); (2) salaries; (3) repairs

and replacements; (4) miscellaneous

and (5) new buildings. The Marj'^land

budget amendment and the Virginia

budget law, as well as the budget laws

modelled after these two states, pro-
vided that the governor shall determine

the form and classification of the esti-

mates.

Several of the executive budget laws

prescribe the general form of revenue

estimates. In most cases the state

auditor or state comptroller is required
to make up these estimates and file

them with the governor. In New Jer-

sey and Kansas the comptroller and
treasurer jointly furnish to the governor
a statement of revenues and past

expenditures.

Only two of the executive budget
laws, namely, Idaho and Illinois, speci-

ify a date for submitting the estimate

sheets to the spending agencies. In

the case of Idaho, the estimate blanks

are sent out by August 15 and required
to be filed by the spending agencies by
October 1. In the case of Illinois,

blanks are sent out September 15 and

required to be filed by November 1.

The estimates are required to be filed

directly with the budget-making author-

ity, that is, the governor, except in the

foUomng states. In Idaho, Illinois and
Nevada estimates are filed with the

finance departments as provided under
the new administrative consolidation

codes. In Oregon estimates are filed

with the secretary of state, and in

New Hampshire with the state

treasurer.

The budget laws of New Jersey and
Kansas require the estimates to be
sworn to by a responsible officer of the

spending agency before submission to

the governor.
The executive budget laws, with the

exception of the Maryland amendment
and those laws modelled after it, pro-

vide a specific date for the submis-

sion of the estimates to the governor.
This date usually falls within the

month of November. The Maryland
amendment and the budget laws of

Colorado and New Mexico designate
the officers who shall prepare and file

the estimates for the legislature and
the judiciary.

REVIEW AND REVISION OF ESTIMATES

All of the executive budget laws,

except the Iowa law, provide for the

review of the estimates by the governor.
While the budget laws of x\rizona,

Iowa, Kansas, IVIassachusetts, New
Jersey, New Hampshire, Ohio, and

Oregon provide for a review of the esti-

mates by the governor, they do not

provide for executive revision. The

budget law of Mississippi gives the

governor the power to rcNise all esti-

mates. In Colorado, New Mexico,

Oklahoma, South Carolina and Vir-

ginia the governor may review all esti-

mates except those of the legislature

and the judiciary. The governor of

New Mexico, however, may review the

estimates of the legislature and the

judiciary and may make such recom-

mendations with reference to these

estimates as he may think proper.
The budget laws of Idaho, Illinois and
Nebraska provide that the estimates

shall be submitted to the department
of finance of each state and the head of

this department may alter the estimates

before submitting them to the governor
for his recommendations. The budget
amendment of Maryland provides that

the governor may revise all estimates,

except those of the legislature, the

judiciary and the public schools. In

IMinnesota the governor may revise all

estimates, except those of the legisla-

ture, judiciary, state university and
the state militia. In Nevada and Utah
the governor may revise all estimates.
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except those relating to the legislature,

public debt obligations and fixed

salaries. The governor of Wyoming
may revise all estimates, except those

of the legislature.

The budget laws of Arizona, Kan-

sas, Massachusetts, New Jersey, New
Hampshire, Ohio, Oklahoma, South

Carolina, Virginia and Wyoming give
the governor special powers of inves-

tigation and examination in order to

determine the need for all requests.

The budget laws of Colorado, Kansas,

Marj'land, New Jersey, New Mexico,

Nevada, and Utah provide that the

governor may in his discretion, or upon
request, hold public hearings upon the

estimates. The laws of Idaho, Okla-

homa, South Carolina, Virginia and

Wyoming provide that the governor
shall hold public hearings on the esti-

mates. In Idaho the governor must

provide public hearings and invite the

governor-elect to be present.

SPECIAL STAFF AGENCY

The budget laws of Arizona, Colo-

rado, Idaho, Illinois, Kansas, Massa-

chusetts, Minnesota, New Jersey,

Nebraska, Ohio, Oklahoma, South

Carolina, Virginia and Wyoming pro-
vide assistance for the governor in the

preparation of the budget. The laws

of Arizona, Oklahoma, South Carolina,

Virginia and Wyoming provide that

the governor shall employ competent

budget assistants to help him in gather-

ing budget data, in making a general

survey of the state's financial condi-

tion, and in preparing the budget.
The Colorado budget law creates the

office of budget and economy commis-
sioner at a salary of $3,600 a year, who
is to assist the governor in the prepara-
tion of the budget. Under the admin-

istrative consolidation codes of Idaho,

Illinois and Nebraska the governor is

assisted in the preparation of the bud-

get by the head of the department of

finance. The Illinois department of

finance has a bureau under the direc-

tion of a superintendent of budget
which handles the budget and related

subjects. In Kansas the governor may
name administrative officers to assist

him in the preparation of the budget.
The governor of Massachusetts is

assisted by the supervisor of adminis-

tration, who reviews the estimates and

gathers necessary budget data. The
Minnesota law provides that the gov-
ernor may call upon the chief execu-

tive officers for assistance. The New
Jersey budget law provides that the

governor may appoint two special

budget assistants. The budget law of

Ohio empowers the governor to ap-

point competent persons to make
examinations. In practice, he ap-

points a budget commissioner who
receives the estimates and prepares
the budget for transmission to the

legislature.

THE PREPARATION OF THE BUDGET

The New Jersey and Kansas budget
laws provide that the governor shall

make a summary of the estimates with

recommendations thereon. The New
Hampshire law provides that the gov-
ernor-elect shall make recommenda-
tions on the estimates. The budget
commissioner of Ohio and the secretary
of the state of Oregon compile the

estimates and the governor makes
recommendations thereon to the legis-

lature. The Maryland budget amend-
ment requires the governor to prepare
two budgets, one for each year of the

ensuing fiscal biennium. The budget
laws of Arizona, Illinois, Iowa, Minne-

sota, Mississippi, Nebraska, Nevada,
Oklahoma, South Carolina, Utah,

Virginia and Wyoming provide that

the governor shall prepare a budget
for the ensuing fiscal period.
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Maryland budget amendment which
FORM AND CONTENTS OF THE BUDGET -i i

•
i . i xi t j

prescribed m detail the form and

The Maryland budget amendment, contents of the budget of a somewhat

ratified in 1916, was the first to set different character from that of Mary-
forth in any great detail the form and land. The Virginia law requires that

contents of the budget. It provides the budget shall contain a complete
that there shall be two budgets, one for and itemized plan of all proposed
each year of the ensuing fiscal bien- expenditures for each state agency,

nium. Each of these budgets shall classified by function, character and

be divided into two parts: I. "Gov- object; also estimated revenues and

ernmental Appropriations," including borrowings for each year of the ensuing

estimates of appropriations for (1) biennial period. It requires that

general assembly, (2) executive depart- alongside each item of the proposed

ment, (3) judiciary department, (4) to expenditures the budget shall show in

pay and discharge the principle and parallel columns the amounts appro-
interest of the state debt, (5) salaries priated for each of the last two preced-

payablebythe state under the constitu- ing appropriation years, and the

tion and laws, (6) public schools, and increases or decreases. It also requires

(7) other purposes set forth in the that there shall accompany the budget
constitution; II.

"
General Appropria- (1) a statement of revenues and

tions," including all other estimates, expenditures for each of the two

It further provides that each budget preceding appropriation years, (2) a

shall contain a complete plan of pro- current balance statement, (3) a debt

posed expenditures and estimated and fund statement, (4) a statement of

revenues and shall show the estimated conditions of the treasury at the begin-

deficit or surplus of revenues at the ning and end of the two appropriation

end of each year to be financed. It years covered by the budget, (5) a

provides that a statement shall accom- balance sheet of the state at the close

pany the budget showing (1) revenues of the last preceding fiscal year, (6) a

and expenditures for each of the two general survey of the state's financial

fiscal years next preceding, (2) balance and natural resources with a review of

sheet, (3) debts and funds, (4) estimate its general economical, industrial and

of state's financial condition at the commercial conditions,

ends of each of the fiscal years covered The budget laws of Oklahoma, South

by budgets, and (5) any explanations Carolina and Wyoming contain pro-

by the governor. visions relating to the form and con-

The laws of Alabama, Utah and tents of the budget which are identical

Nevada contain provisions relating to with those of Virginia. The laws of

the form and contents of the budget Arizona and Colorado contain provi-

which are very similar to those of sions similar to those of Virginia.

Maryland, the main difference being The budget law of Illinois, enacted as

that these states do not require the a part of the civil administrative code,

budget to be divided into two parts, provides that the budget shall contain

namely, "governmental appropria- the amounts recommended by the gov-

tions" and "general appropriations." ernor to be appropriated to the several

The provisions of the Nevada law are spending agencies, the estimated reve-

copied directly from those of Utah. nues from taxation and from sources

The Virginia budget law, enacted in other than taxation, and the estimated

1918, was the first law following the amount required to be raised by tax-
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ation. The governor is required to

transmit, together with the budget,
the estimates of receipts and expendi-
tures received by the director of finance

from the elective officers in the execu-

tive and judicial departments and
from the University of Illinois. The
civil administrative codes of Idaho and
Nebraska contain provisions relating

to the form and contents of the budget
similar to those of Illinois.

The New Jersey budget law, adopted
in 1916, contains no specific provisions

concerning the contents of the budget.
It merely says that the budget shall

be in the shape of a separate mes-

sage to the legislature, containing a

summary of the estimates with recom-

mendations thereon by the governor,
and shall be in easily understood

form. The Kansas budget law, cop-
ied from that of New Jersey, coritains

similar provisions.

The Massachusetts budget amend-

ment, ratified in 1918, prescribes the

general contents of the budget and
leaves the form of this document to be

prescribed by statute. The amend-
ment says that the budget shall

contain a statement of all proposed

expenditures of the state for the next

fiscal year, including those already
authorized by law, and of all taxes,

revenues, loans and other means by
which such expenditures shall be

defrayed. Chapter 244 of the laws of

1918, which supplements the budget
amendment, says that the budget shall

show separately the estimates and
recommendations of the governor for

(1) expenses of administration, opera-
tion and maintenance, (2) deficiencies

or overdrafts in appropriations of

former years, (3) new construction,

additions, improvements and other

capital outlay, (4) interests on public

debt, sinking fund and serial bond

requirements, and (5) all requests for

expenditures for new projects and
other undertakings.

The budget laws of Minnesota,

Mississippi and New Mexico contain

only brief provisions as to the form
and contents of the budget. The
budget laws of New Hampshire, Ohio
and Oregon contain no provisions

regarding the form and contents of the

budget.

DATE OF SUBMITTING THE BUDGET TO
THE LEGISLATURE

The budget laws of Ohio and Oregon
provide that the budget shall be sub-

mitted to the legislature at the opening
of the session. The laws of Arizona,

Oklahoma, South Carolina, Virginia
and Wyoming provide that the budget
shall be submitted not later than five

days after the beginning of the legisla-

tive session. The laws of Idaho and
Montana require the budget to be
submitted not more than ten days after

the legislature convenes. The laws of

Colorado, New Mexico and Nevada

require the budget to be submitted

within fifteen days after the convening
of the legislature. Illinois requires the

budget to be submitted not more than
four wrecks after the convening of the

legislature; Kansas on the second

Tuesday in January; Massachusetts
three weeks after the convening of the

legislature; Minnesota by February 1;

New Jersey by the second Tuesday in

January; Nebraska by March 1; and
Utah twenty days after the beginning
of the session. Mississippi requires
the governor to mail each member of

the legislature a copy of the budget ten

days prior to the beginning of the

session and to present it to the legisla-

ture on the first day of the session.

New Hampshire requires the governor-
elect at the time of his inauguration,
or as soon thereafter as practicable, to

make budget recommendations to the

legislature.

The Maryland budget amendment

provides that a newly elected governor
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shall have more time in which to

prepare his budget than is allowed a

governor who has been in office a year.

It provides that the budget shall be

submitted twenty days after the

beginning of the session or in the case

of a newly elected governor thirty

days.

PROVISIONS FOR A CONSOLIDATED
APPROPRIATION BILL

Eleven states, having the executive

tj'pe of budget, provide for a consoli-

dated appropriation bill. Budget laws

of Idaho, Maryland, Nevada and Utah

require the governor to accompany
the budget, when submitted to the

legislature, with a bill containing all

proposed expenditures, clearly itemized

and classified. The budget laws of

Oklahoma, Virginia and Wyoming
require the governor to submit to the

legislature with the budget a tentative

appropriation bill, clearly itemized

and properly classified, for each of the

two ensuing fiscal years. The Mass-

achusetts budget amendment requires

all appropriations based on the budget
to be incorporated in a single bill

called the "general appropriation bill."

The New Jersey law provides that

there shall be no supplemental,

deficiency or incidental bills; hence,

it may be presumed that all appro-

priations are to be included in one

appropriation bill. However, this bill

is in practice prepared by the joint

appropriation committee of the legis-

lature. The budget law of South
Carolina makes provisions for the

consideration of a budget bill, but no

provisions are made for its preparation
or introduction. The New Hampshire
law requires the appropriation com-
mittee to report to the legislature one

appropriation bill, unless the governor
requests appropriations be made in

separate bills.

The governors of Colorado and
Arizona are required to set up the

proposed appropriations in the form of

one or more bills and to submit these

to the legislature.

The budget laws of Illinois, Iowa,

Kansas, Minnesota, Mississippi, Ne-
braska, Ohio and Oregon make no

provisions for a consolidated appro-

priation bill, or the drafting by the

governor of one or more bills covering
the proposed appropriations.

BUDGETARY PROCEDURE IN THE LEGIS-

LATURE

The budget laws of Illinois, Iowa,

Kansas, Minnesota, Mississippi, Ne-

braska, New Jersey, Ohio and Ore-

gon make no provisions relative to

budgetary procedure for the legislature.

The Maryland budget amendment

provides that the governor shall

deliver the budget bill to the presiding
officers of the two houses of the legis-

lature who, in turn, shall introduce it

immediately in their respective houses.

The amendment further provides that

the governor may amend or supplement
the bill while in the legislature.

Finally, the amendment provides that

the governor and such administrative

officers as have been designated by him
shall have the right and, when re-

quested by either house, it shall be

their duty to appear and be heard with

respect to the budget bill during its

consideration. The budget laws of

Nevada and Utah contain similar

provisions except they do not provide
for the appearance of the governor, or

his representative, in the legislature.

The Virginia budget law provides
that the standing appropriation com-
mittees of the legislature must begin
within five days after the budget is

submitted to hold joint and open
sessions on it. The law provides
further that this joint committee may
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require representatives of spending the legislature shall not consider other

agencies to appear before it and give appropriations until the budget bill has

information, and it may admit and been finally acted upon,
hear all persons interested in the The budget law of Utah provides
estimates. Finally, the law provides that the legislature may not alter the

that the governor, or his representative budget bill except to strike out or

and the governor-elect shall have the reduce items, provided public debt

right to sit at these public hearings obligations shall not be reduced or

and to be heard. The budget laws of eliminated and the salaries of public

Idaho, Oklahoma, South Carolina and officers shall not be reduced during

Wyoming make similar provisions, their term of office. It further provides
South Carolina, however, makes the that neither house shall consider other

additional provision that the state tax appropriations except for an emergency
commission shall be present at all or the immediate expenses of the

hearings before the joint committee legislature until the budget bill has

of the legislature. been finally acted upon. The budget
Under the Arizona budget law the law of Nevada has similar provisions,

proposed appropriation bills are The Virginia budget law provides
referred to the appropriation commit- that the legislature may increase or

tees of the house and senate for consid- decrease items in the budget bill ; but

eration. The Colorado law provides further and special appropriations,
that the governor's appropriation bill except in the case of an emergency,
or bills shall be introduced immedi- can be made only after the budget has

ately upon presentation and referred been finally acted upon. The budget
to the appropriation committees, after laws of Oklahoma, South Carolina and
which he may amend such bills and Wyoming have similar provisions,
also appear before the appropriation The Idaho law provides that the legis-

committees. The governor of Massa- lature may increase or decrease items

chusetts may recommend supplement- in the budget bill, and that further or

ary budgets to the legislature. In New special appropriations, except in the

Hampshire the governor's recommen- case of an emergency, can be made only
dations are referred to the committee after the budget bill has been finally

on appropriations. acted upon. The budget amendment
of Massachusetts provides that the

legislature may increase, decrease, add
to, or omit items in the budget, but

The Maryland budget amendment before final action on the general
was the first to limit the action of the appropriation bill it shall not enact any
legislature with reference to increasing other appropriation bill, except on
the items of the governor's budget bill, recommendation of the governor.
Under this amendment the legislature

cannot amend the budget bill to change
^, , ,. , 1 ». 1 1

• SUPPLEMENTARY AND SPECIAL APPRO-
the public schools funds, or salaries

,',... •
1 1 xi X- PRIATION BILLS

and obligations required by the consti-

tution; it may increase or decrease the The Marj^land budget amendment
items relating to the general assembly, carries the most rigid provisions with

or increase those relating to the judi- reference to supplementary and special

ciary, but can only reduce or strike out appropriation bills. It not only for-

others. It is further provided that bids the legislature to consider other

LIMITATIONS ON LEGISLATIVE ACTION
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appropriations until the consolidated

appropriation bill, or budget bill, has

been finally acted upon, but it provides
that every such supplementary appro-

priation shall be embodied in a separate

bill, limited to a single purpose, shall

provide the revenue necessary to pay
the appropriation thereby made by a

tax, direct or indirect, to be laid and
collected as shall be directed in said

bill, shall receive the majority vote

of the elected members of each house,

and shall be presented to the governor
and be subject to his veto.

The states which have copied this

provision from the Maryland law have

modified it to the extent of not requir-

ing a tax to be laid unless it appears
from the budget that there is not

sufficient revenue available to meet
the supplementary appropriation. The
Utah budget law provides that every

supplementary appropriation shall be

embodied in a separate bill, limited to

a single purpose stated therein, and
shall not be valid if it exceeds the

amount available in the state treasury,

except it provide the revenue necessary
to pay the appropriation. The Nevada
law has a similar provision.
The Virginia budget law makes no

provision with reference to supplemen-

tary appropriation bills, except that

such bills, when originating in the

legislature, must conform to the gov-
ernor's classification. Similar provi-
sion is made in the budget laws of

Idaho, Oklahoma, South Carolina and

Wyoming.
The Colorado budget law requires

the governor to prepare and submit

separate special appropriation bills for

all purposes not comprehended in

the general appropriation bill. The
Massachusetts budget amendment
provides that after final action on
the general appropriation bill or upon
recommendation of the governor,

special appropriation bills may be

enacted; such bills to provide specific

means for defraying the appropriation
therein contained. The New Jersey
law says that there shall be no supple-

mental, deficiency or incidental bills;

and that no money shall be dra^vn

from the treasury except by the

general appropriation act.

EXPENDITURE AND CONTROL OF

APPROPRIATIONS

The budget laws of Minnesota,
Illinois and Nebraska provided for

the allotment of appropriations. The
Minnesota law requires each depart-

ment, immediately upon an appropria-
tion for its support being made, to

proceed to allot the sum so granted for

purposes set forth in the budget. This

allotment may subsequently be

changed, but the original allotment and
also subsequent changes must be

reported to the auditor who keeps his

accounts and expenditures by such

heads. Illinois provides that each

department shall, before an appropria-
tion for such department becomes

available for expenditure, prepare
and submit to the department of

finance an estimate of the amount

required for each activity to be carried

on, and accounts shall be kept and

reports rendered showing the expendi-
tures for each such purpose. Ne-
braska has a provision similar to that

of Illinois.

The budget law of New Jersey and
the recent budget bill of Maryland
provide means for the transfer of

appropriations. The New Jersey law

provides for transfer within the appro-

priations of any organization unit by
application to the state house commis-

sion, composed of the governor, the

comptroller and the treasurer. In the

Maryland budget bill (chapter 206,

section 3, laws of 1918) appropriations
are made to organization units in lump
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sums with itemized schedules attached.

Each lump sum appropriation is paid
out in accordance with the schedule

which relates to it, unless and until

such schedule is amended by action of

the governor upon request of the

spending agency.
The emergency board of Ohio,

consisting of the governor, auditor,

attorney general and chairmen of the

legislative finance committees, is

authorized, in case of an emergency
requiring the expenditure of a greater
amount than has been appropriated by
the legislature for a spending agency,

upon application by such spending
agency, to authorize the expenditure of

money not specifically provided for by
law.

In Colorado the budget bill is

required to be in such form and detail

as to afford effective auditing control

over expenditures. Several other

states give the governor general powers
over the expenditures of appropriations

by authorizing him to conduct audits,

to provide uniform accounting systems,
to investigate into duplication of

functions and generally to supervise
administration.

11. The Working of State Executive Budgets

Of the twenty-two states having
executive budget laws in force at the

present time, three states—^Ohio,

Oregon and New Jersey
—have each

had three budgets prepared under their

resp>ective laws; three states—Iowa,
Minnesota and Nebraska—have each

had two budgets prepared ; six states—
Maryland, Illinois, Kansas, New
Mexico, Utah and Massachusetts—•

have each had one budget prepared,
and ten states^—-Mississippi, Virginia,

Arizona, Colorado, Idaho, Nevada,
New Hampshire, Oklahoma, South
Carolina and Wyoming—have had
no budget prepared under their

laws. Hence one-half save one of the

states having budgetary procedure of

the executive type has had no expe-
rience in the operation of their laws;
six more have had only the initial

operation, which of course is largely

experimental and not a fair test of the

adequacy of their laws. This leaves

six states, the operation of whose laws

may be taken to test. The experience
of these states will be considered

briefly from the standpoint of indicat-

ing the general trend of the develop-
ment of the state executive budget
in this country rather than of trying

to set forth certain facts relative to the

success or failure of the budgetary

procedure of a particular state. It

must be borne in mind that the idea of

the executive budget, while embodied
in the constitution and laws of almost

one-half of the states of the Union, is

not only a new idea in this country,
but the method and procedure through
which it is becoming operative are at

best incomplete and need the expe-
rience of several more years properly
to develop them.

OHIO BUDGET PLAN

Governor James M. Cox, in his

message to the 1919 legislature of

Ohio, said:

"In 1913 a budget system was adopted in this

state; it has limitations in operation but they are

within the constitution. So far as it has gone, it

has helped to simplify the financial affairs of the

state. It has resulted in great saving and it

clearly indicates what might be accomplished if

the results of painstaking investigation were the

base of something more than tentative action.

. . . The governor, through the budget com-

missioner, prepares a statement for the assembly,

which, by item and specification, shows just

what the departments need for the approaching

biennium. This estimate, so far as I know, has
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never been diminished by legislative investiga-

tion or enactment, but always added to."

Governor Cox then spoke of Mary-
land as having "operated long enough
under a new budget system to realize

that millions of dollars were lost by
failure to adopt it long ago," and

recommended the adoption of the

Maryland system in Ohio by constitu-

tional amendment.

OREGON BUDGET PROCEDURE

The report of the Oregon Consolida-

tion Commission to the 1919 legislature

said, with reference to the state budget
methods :

"The present budget procedure in Oregon, as

carried out under the law of 1913, should be

changed in certain important respects. In the

first place, in order that it may be a true bud-

get ... it should be prepared and com-

piled under the supervision of the governor, as

head of the administration, and, when completed,

should be transmitted by him to the legislature

with his backing and authority as a statement of

the financial needs of the various administrative

departments for which he assumes the respon-

sibility. The preparation of budget was placed in

the hands of the secretary of state on the theory

that this is a mere clerical function. The

secretary of state merely acts as an assembling

and transmitting agent, and assiunes no respon-

sibility for the estimates. Therefore, no re-

sponsibility for the estimates is assumed by

anybody except the individual heads of depart-

ments, who transmit them to the secretary of

state, and this responsibility is so diffused on

account of the large number of such heads of

departments that it is of little consequence.

There should be concentrated responsibility for

the estimates, and this can properly be assumed

only by the governor, as the head of the admin-

istration."

As a prerequisite to the development
of a thoroughgoing executive budget
system the commission outlined a

complete plan of administrative consol-

idation, designed to fix full responsi-

bility upon the governor, and recom-

mended its adoption by the legislature.

NEW JERSEY AND KANSAS

For constitutional reasons the bud-

get law of New Jersey contains no

provisions governing the legislative

procedure upon the governor's pro-

posals. It has been the practice of the

joint appropriation committee, after

having received the governor's budget,
to do whatever investigating it deemed

necessary and then proceed to draft

the general appropriation bill, disre-

garding, if it chose to do so, the

governor's recommendations. As a

result the legislature has followed

practically the same procedure since

the adoption of the budget law as it

did before in making appropriations.
Governor Edge, the author of the law,

admitted this to be a serious defect in

the law, but one which could not be

avoided without constitutional change.
Under the New Jersey law the

retiring governor is required to prepare
the budget and immediately upon
submitting it to the legislature vacates

his office. Thereupon, the governor-
elect assumes the duties of his office

and takes the responsibility of budget
recommendations of which he is not

the author. The Maryland budget
amendment and the recent Nebraska

budget law have made provisions in

their budgetary procedure against this

defect.

The first budget under the Kansas

budget law, which was copied from

that of New Jersey, was prepared and

submitted to the 1919 legislature.

Even this first year's experience showed
the budgetary procedure provided by
the law to be defective in many ways,
and an unsuccessful attempt was made

by the administration to have the

budget law amended before the 1919

legislature adjourned.
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RECENT CHANGE IN NEBRASKA'S ^}^^ f^'"'"'1'
recommendatbns, and

BUDGETARY PROCEDURE
*^^ ^^"^

^\,^T}^ S^Tnl ^U^^
governor called for $2,589,000 above

The 1915 budget law of Nebraska his recommendations. Unsuccessful

had as its chief purpose the location of attempts were made both in 1917 and

responsibility for the budget in the in 1919 to amend the budget law. In

governor. This purpose, however, 1919 it was proposed to constitute a

was not accomplished in 1917 because board, instead of the governor, the

of the inauguration of a new governor, budget making authority,
who under the provisions of the law

was required to transmit his budget to
^, ,

.
, ^ ^ ^, . % ^, MARYLAND BUDGET SYSTEM

the legislature at the openmg oi the

session. The governor in his budget It is too soon to attempt to draw any
message to the legislature stated that definite conclusions from the operation
he had not had time since the filing of of the Maryland budget system, as the

the estimates to warrant either change first budget was made up in 1918.

or recommendations, and consequently However, the main weakness of the

left the whole matter to the judgment system seems to have been in the

of the committees and members of the legislative consideration of the budget,

legislature. During the 1919 session To quote from Governor Harrington:
of the legislature a new budget law was " What had taken the governor three

enacted as a part of the civil adminis- months for preparation after an inti-

trative code, which repealed the 1915 mate acquaintance of four years, the

law. This law provides that the ways and means committee passed

secretary of finance at the head of the upon in practically two or three sit-

department of finance shall receive and tings, each of very short duration,

review the estimates and shall tabulate The finance committee of the senate

them for submission to the governor by approved the governor's budget appro-

February 1, who, in turn, shall prepare priation about $12,000,000 in toto, and
his budget and submit it to the legisla- the ways and means committee all ex-

ture not later than March 1. cept two or three items, the legislature

passing the budget bill after striking

out but one item of $2,000."

It should be borne in mind that the

Governor Clarke of Iowa in his governor of Maryland is not entirely

retiring message to the legislature of free and unhampered in making his

1917 called attention to a number of budget recommendations to the legis-

defects in the budgetary procedure lature, since complete authority for all

of the state. During this year the executive and administrative action is

governor presented the estimates to the not centered in him. There are several

legislature without revision, and the administrative officers, boards and

legislature followed its accustomed pro- commissions which are independent of

cedure in making the appropriations. the governor because of the methods
The Minnesota budget law had its by which they obtain office, some being

first trial in 1917. The total amount elective and others appointive by the

of the requests was $27,000,000, which legislature. Furthermore, there are

the governor reduced by $7,716,000. entirely too many separate adminis-

The legislature passed appropriation trative agencies for the governor to

bills calling for $4,800,000 in excess of keep a close watch upon all expendi-

lOWA AND MINNESOTA
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tures. The consolidation of the ad- constitutional oflficers and two elective

ministrative agencies of Maryland into boards, were consolidated into nine

a few integrated departments directly great departments. Each department
under the governor is needed in order has a director at its head, who is

to fix executive responsibility and to appointed by the governor with the

make the present budget system a real approval of the senate. One of these

executive budget. departments is the department of

finance. In pursuance of the powers
vested in this department, it has pro-
vided for a uniform system of account-

The Utah budget law, enacted in ing in all departments. It has super-

1917, was modelled after the Maryland vised and examined the accounts and

budget amendment. The provision of approved or disapproved all vouchers,

the law which prohibits action upon bills and claims of the several depart-

special or supplementary appropria- ments. It has required each depart-
tion bills before the passage of the ment, before an appropriation for

budget bill appeared to cause some such department should become avail-

trouble in the recent legislative session able for expenditure, to prepare and
because some of the members insisted submit to it an estimate of the amount

upon withholding action on the budget required for each activity to be carried

bill, pending the result of other legis- on within such department,
lation. An attempt was made to The department of finance, which is

eliminate this particular provision from charged with the preparation of the

the budget law, but the effort was budget, has full powers to make any
unsuccessful. investigation which may be necessary
New Mexico had two budget laws to enable it to formulate inteUigently

passed in 1917. One of these laws had the financial needs of the state for the

provisions limiting the action of the next biennium. In this department

legislature upon the governor's budget under the supervision of the director of

bills to the reduction or elimination of finance is a superintendent of budget,

items, and also forbidding the legisla- who supervises the work of gathering
ture to consider other appropriations all budget data. The estimates are

until after final action upon the gov- submitted to the director, whose duty
ernor's bills. Both of these laws were it is to review and revise them before

repealed by a law enacted by the 1919 submitting them to the governor for

legislature, which contains no provi- his recommendations thereon to the

sions limiting the action of the legis- legislature. No restrictions are placed
lature in making appropriations. upon the power of the legislature to

change the recommendations of the

governor, or to introduce and passTHE ILLINOIS SYSTEM ^
.'.. . , , i

appropriations not recommended by
Illinois is the first state to remodel the governor.

to any great extent its administrative It is too early in the course of opera-

organization. It was mainly through tion to pass upon the success of the

the initiative and efforts of Governor Illinois budget sj^stem. Although it

Frank O. Lowden that a civil adminis- must be said that Illinois has blazed

trative code was enacted by the legis- the way for other states in the matter

lature in 1917. Under the provisions of administrative consolidation, which
of this law the state administrative is necessary to the full development of

agencies, with the exception of the the executive budget system.



COMMUNITY SERVICE, INC.

BY MARTHA CANDLER

The 'peace-time successor of the War Camp Community Service is the

new Comvninity Service, a central bureau for installing autonomous

local organizations in towns that want more wholesome and universal

neighhorliness in recreation. :: :: :: :: :: :: ::

back. Could they not organize into

permanent community betterment

As soon as the outcome of the great schemes the exalted spirit of service

war became evident, cities and towns and the energy awakened during the

all over the country^ began to ask what war? Many of them decided spon-

they could do to transfer to the solu- taneously that with the aid of W. C.

tion of chronic—^but often heretofore C. S. they could.

unrecognized
—community problems It has been the mistaken idea of

the exalted spirit of service that had many people, and a statement often

suddenly become everywhere evident made in the press, that this organiza-
in patriotic war-time community activ- tion had a fund of sundry millions to

ities. Andwouldwar camp community be expended in such work. But the

service stay? facts in the case are that, though the

War camp community service is the War and Navy departments have ex-

agency which has acted (in behalf of pressed much interest in seeing the

the War and Na\y departments) as work carried into peace-time projects,

a clearing house for community effort they have joined with the committee

to uniformed men—undertaking, where of eleven in deciding that no part of

necessary, to awaken a sense of hos- the funds raised by the united war

pitality to uniformed men, and to work campaign may be used for the

harmonize conflicting community in- establishment or carrying on of peace-
terests. It is well known that it has time activities. Therefore, in order

aroused such a spirit of "team-play" to meet the demand and function as a

that people have been brought to- national agency to assist these local

gether, forgetting personal differences peace-time community efforts, the or-

and matters of race and creed, and even ganization has begun operations as

of politics. A great spirit of friendly community service, incorporated, and

understanding has flamed up, and the will utilize practically the same leader-

old, almost-forgotten neighborhood- ship as that of W. C. C. S. and the

spirit come back. parent-organization, the Playground
Even in a place as big as New York, and Recreation Association of Amer-

next-door neighbors have really come ica, and much of the personnel of the

to know each other. Lately, many o^ former. Twenty-seven hundred paid
them have frankly regretted the neces- workers and thousands of volunteers,

sity for going back to the old self- who have proved themselves through-
centered existence, and then have sud- out the war in their many-times tedious

denly questioned whether they need go and exacting activities, are among these.

436
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II
ests of the community at large. What
this sort of co-operation may mean and

The fundamental principles of the the splendid spirit of good fellowship

peace-time program are that it will in and good will growing out of it has

no way duplicate anything that is been generously demonstrated re-

already being done in any community, cently at Waterbury, Connecticut,

and that all activities and interests fos-

tered shall be strictly non-partisan and
non-sectarian in character. It vnW

not only deal with the recreation and When community service was first

civic betterment problems of the whole begun at Waterbury, it was discov-

community but will seek to co-ordi- ered that, with its rapid expansion
nate the separate and varying units in from a little factory town to a city of

the solution of these problems. The 100,000 during the war, whatever park
chamber of commerce represents the space and outdoor recreation centers

business interests, the federation of existed had been sacrificed in the in-

churches represents the religious side terest of munitions output. W^hen the

of community expression, just as the dearth of space for organized sports or

federation of woman's clubs stands for other outdoor recreation was called to

woman's interest and the local govern- the attention of the American brass

mental machinery represents a politi- company, an employer of large num-
cal interest. Each of these has its own bers of men, a tract a mile long and

place in the ideal community program, 700 feet wide, known as the "golf
and a place which no other can take, lots," was dedicated to the cause of

Representatives from all of these or- public play. A day was set aside in

ganizations, forming the local com- which the whole town came to help

munity service council, are now com- put the grounds into usable condition,

ing together for weekly round-table Fifty men came with shovels, rakes

conferences in more than fifty towns and axes. Factories loaned scoops,
and cities in which it can be truly said scrapers, harrows, wagons, tractors,

real community spirit exists. It is all and plows, and necessary men to oper-
so simple that we wonder why we have ate them. The mayor and the city

been so long attaining to it, and the engineer came along. Schoolboys and
statistics from any of the fifty centers their mothers came along to help, and
are eloquent with the most marvelous in that one day two baseball diamonds
results of this co-operation. were laid out. Eight more are being

made, and tennis courts, a running
track, and other play provisions pro-
vided. The carpenters' and electri-

At an initial meeting of this sort cians' unions gave their time to build-
held recently in Chillicothe the repre- ing and wiring an ample locker house

sentatiye
of the local labor federation, on the fields, and the painters' and

m a stirring speech, said that it was plumbers' unions, not to be outdone,
the first occasion on which a repre- came forward and volunteered to paint
sentative of the laboring man had ever the structure and install shower baths,
been asked to take part in matters of lavatories, etc. And now Waterbury
civic or community interest, and ended is forming, among other things, a

by pledging the loyalty of organized league of amateur baseball teams from
labor to whatever furthered the inter- all the factories and industries.
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The community service in Water-

bury, though but recently formed, is

typical in many respects. It is con-

ducted under a constitution and by-
laws which provide :

(a) Workers in the field—"The

Waterbury Community Service."

(b) Ad\'isers—" The Waterbury

Community Ser-\nce Council."

(c) Executives—"The Waterburj'^

Community Service Commission."

Any group of persons applying for

recognition in the service may be ac-

corded membership when so voted by

Delegates—one from each group;
Active members including

(a) One business person,

(b) One representative of manufac-

turing interests,

(c) One labor representative,

(d) One representative of the city ad-

ministration,

(e) Two representatives of the church,

(f) One representative of the pubUc at

large,

(g) Two representative community-
minded women.

The ex-officio membership is made

up of

Chairman of the Board of Education,

Chairman of the Board of Public

Works,
Chairman of the Board of Alderman,
Chairman of the Board of Commission

of Public Safety,

Chairman of the Board of Finance,

Chairman of the Board of Health,

Chairman of the Board of Charities,

Superintendent of Parks,

Chairman of Community Ser\'ice

Council.

Only active members vote.

Chester, Pennsylvania, is fortunate

enough to have the governor as active

local chairman of community service.

One of the first activities there, under

his direction, was the outlining of the

purposes and methods of the under-

taking. An advisory council and an

executive committee were formed "to

organize working committees and make
other appropriate arrangements for the

development of activities and facili-

ties including community singing,

dances, socials, entertainments, din-

ners, athletics, games, hikes, and phy-
sical development contests, pageants,

dramatics, and folk dancing."
New baths, comfort stations, and

club houses were at once provided,
and the use of schools, parks, churches,

libraries, and fraternal buildings se-

cured for evening social and educa-

tional activities. The first "dry sa-

loon" in the United States was opened
in the heart of Chester's business dis-

trict, and at once became the center of

Chester's democratic life for the men,
old and young. This, America's pio-

neer venture along this line, was dar-

ingly started on a floor above one of

the "wet" ones, and that more than a

half-year before there was any pros-

pect of the latter's going!

Chester's population, now made up
of representatives of thirty-two na-

tionalities, has increased 200 per cent

since the beginning of the war, and

Chester's Americanization pageant,
"The League of Nations," has be-

come familiar to people all over the

country, and has been adopted in a

number of communities over the

country. The utmost effort is made to

conserve the play traditions of these

peoples, all from civilizations older

than ours. The native songs and

games, the folk dances, and traditional

folk lore are all carefully fitted into

the community program, and it is a

happy new citizenship which is made
to feel that it brings much as well as

receiving much from the country of

its adoption.
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One of the most interesting features

of Chester's program—and a feature

which is found in many other com-

munity service cities—is the hospital-

ity committee which devotes its time

to conserving the friendliness of every-

body for everybody else which was

such a delightful thing in the soldier

and sailor entertainment centers dur-

ing the war. The soldiers are gone;
there are civilians in their stead, but

the hospitality centers remain. Down-
town buildings, church basements, and
other large available space is being
utilized for big Saturday night din-

ners and "get acquainted" parties.

Committees of Chester's women and

girls act as community hostesses, intro-

ducing newcomers to old Chester resi-

dents and seeing that everyone is in-

cluded in the red circle of hospitality.

An expert woman organizer and recre-

ation director is at the head of this de-

partment, and monthly and weekly
"parlor conferences" are held in vari-

ous parts of the city with a view to

developing group leadership and work-

ing out further plans for hospitality
activities. Large public dances, with

Chester's leading men and women citi-

zens acting as hosts and hostesses, are

held twice every week,

A physical training class has been

started to develop "play leaders" and
instruct them in all sorts of outdoor

games and exercises. These leaders

will act as volunteer supervisors and

promoters of games in parks, vacant

lots, and the public playgrounds.
The recreational directors of the local

Boy Scouts, the Y. M. C. A. and the

Y, W. C. A. are all co-operating heart-

ily with community service in the con-

duct of these training classes.

The various nationalities making up
Chester's population, to some extent,
live in segregated neighborhoods so

that the evening school center organ-
ization is an admirable vehicle for the

elaborate Americanization programs,
each nationality having the opportu-

nity to develop its own contribution to

the pageant program before meeting
with the others. Lectures, talks by
prominent leaders, and study clubs in

current events are also carried on in

the school and other neighborhood cen-

ters, and altogether such a program of

interests and activities provided for

that few people would have any excuse

for being lonely in Chester.

VI

In' Bethlehem, Pennsylvania, two

community clubs have already been

opened, and six more are under way.
These fill widely varying community
needs, and include country clubs and
vacation clubs for women and girls.

In addition, the coliseum on the south

side of the city, with a seating capac-

ity of 4,000, furnishes a community
auditorium, used for sings, dances, and
similar large "get togethers," Beth-

lehem, too, was lacking in adequate
park space, and like Waterbury' came
into a rich heritage as soon as the needs

were realized. Prominent people do-

nated a large tract of land, and the

municipality made proxasion for more,
so that now Bethlehem has baseball,

tennis, and golf enough for all its in-

habitants, and within walking distance,

or within a five-cent car ride of them
all, with skating, boating, fishing,

swimming, and hunting in addition.

In Bethlehem, one of the principal
centers of recreation is a church which
has recently become so enthusiastic

over community service that it has

installed two new bowling alleys in the

basement. It now has a pool and
billiard table, a library, a gjannasium,
a motion picture machine, and excel-

lent kitchen facilities. The member-

ship of its men's clubs has been thrown

open to the public. A meeting of rep-
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resentatives of all churches was re- the war all sorts of people came to

cently held there to form a church visit their soldier relatives; here, in

athletic league. fact, the people of the state had a

common meeting place and, for the

first time in their experience, farmers

But community service is not by any and the business men from the largest

means confined to industrial centers, cities, society dames and little factory
It is the agency of the whole American girls came to recognize a whole corn-

people working out their owm peculiar munity of common interests. The

problems, whatever these may be— state community commission is the

and wherever. Already a number of successor of the various war boards of

large cities have begun organizing by the state.

blocks. One person in each block is The future of community service can

appointed to know when new families be limited only by our failure to realize

move in, to call on them, and to see its true significance. It is the activities

that they are put in touch with the of democracy working out its own
social and recreational opportunities potentialities in individuality and life,

of that city. Among these are Cincin- It stands for equal rights, equal oppor-

nati, Philadelphia, and Minneapolis, tunities, and equal humanity, deserv-

In both Indiana and Michigan new ing the freest development, the freest

laws have recently been passed giving comradeship and respect. Democracy,
state recognition and aid to certain according to even the most ardent en-

community organization projects, and thusiasts, is going to be on trial for

in at least one other state movement to some time to come. But when we take

obtain such legislation is under way. thought of the strong spirit of true

Michigan's new law has been the Americanism asserting itself through
direct outgrowth of the Camp Custer the almost spontaneous community or-

community house, erected with a ganizations all over the country, we
$300,000 state war fund. Here during have no fears for the outcome.



DEPARTMENT OF PUBLICATIONS

I. BOOK REVIEWS.

Community Leadership. The New Profession.

By Lucius F. Wilson. New York: The

American City Bureau. 137 pp.

"Let us dream of the America that might be

if we were united upon a program of national

advance; if the wisest of her local leaders in a

thousand cities were heading for certain fixed

points in social strength, labor, housing, govern-

ment and patriotic spirit to be reached in five

years." This is the keynote of Lucius E. Wilson's

admirable book on community leadership. It

may sound to the prosaic like the call of a

dreamer, but the reader will find that Mr.

Wilson has told us in a very practical way how

to follow Thoreau's advice to "build your
castles in the air—and then pnf foundations under

theml"

Mr. Wilson, in A^xiting his book, has chosen

especially for his audience the secretaries of

chambers of commerce, and in outlining the man-

ner in which they can best serve their organiza-

tions and communities as civic leaders he has

developed the phrase "the new profession,"

which serves as the sub-title of his book. But

his message is so fundamental, so broad in its

outlook, so sane in its manner and substance,

so effective in making clear the way to turn a

mediocre community into a "live town," that it

may well serve a much wider audience. There

is no officer or member of a civic or commercial

club, no captain or private in the ranks fighting

for good government, whose thinking will not

be a little clearer, whose heart beat a little

warmer, for having read the book.

It is both practical and inspirational. That is

to say, it tells very definitely how to develop a

program for civic betterment, and how to enlist

interest and support, while at the same time the

author sustains a note of idealism which calls men
to service.

Here is a problem so widespread and imminent

that more than 3,000 cities and tovvnas in Amer-
ica have organized chambers of commerce to

face it. Eight or ten millions of dollars, as the

author points out, are spent each year by Amer-
ican cities through their chambers of commerce
for community advancement. How may the

executive officers of these 3,000 organizations

most effectively direct their efforts? Mr. Wil-

son's answer is that they must first of all perceive

the basic difference between a philosophy of

crass materialism and of genuine idealism, be-

tween unsound selfishness and the gospel of

service. WTien they or their organizations fail

to reach the standards they have set, it is because

they have lacked a general philosophy
—a guid-

ing religion of their work. Here again someone

may accuse the dreamer. But see how practical

it is. Chambers of commerce are composed of

business men; business men want to boom

business; they want to fill the city with factories

—to attract more business. Mere community

money-grabbing will never accomplish the de-

sired end. No live community believes that

matter is everything and spirit nothing. Neither

will "natural advantages"
—witness the brass

industries of Connecticut, the leather industries

of Newark, the shoe industries of Brockton, the

cotton industries of Manchester, and other in-

stances of industries far removed from sources

of raw materials. The town or city that rests its

case for preferment wholly or chiefly on its

natural advantages merely invites competition.

Nor is community advancement procured by

considering only "the interests of business."

All these fallacies have been laid to rest.

\Miat has evolved and endured is the funda-

m.ental truth that "the most dependable means

of improving business is to steadily raise the plane

of living for average men." This, the author

shows, is the primary lesson to be taught the

citizen who will have more factories, willy-nilly,

and more business in spite of other considera-

tions. This and the art of team-thinking are the

primaries which the community leader must

incessantly stress.

Mr. Wilson describes illuminatingly the prin-

ciples which the community leader—and, with

his direction, the chamber of commerce—must

teach. Co-operation rather than competition

between cities is first emphasized, and the amaz-

ing interdependence of men and cities is shown.

As Mr. Wilson well -says, unlike the game of

politics where one man must lose that another

441



442 NATIONAL MUNICIPAL REVIEW [August

may win, community co-operation is essentially a

game in which the prospect of one man's winning

increases as others also win. "The chamber of

commerce must steadily point the public mind

toward the great fact that individual success is

made possible by the advance of the world. It

is the group progress that makes individual

progress easy." Imagination, vision, and faith

in the future and in fellow-men are inherent in

successful business. With these as a basis, grad-

ually they can be merged into genuine idealism,

and the citizens of any city brought to see that

the intangible forces that shape human life are

the ones with which the progressive community
should chiefly concern itself. "A city," says the

author, "must think progress, must be guided

by its optimists, must value constructive men
more than destructive ones, must have a clear

idea of the demands and possibilities of future

city and national growth, and must have the

courage to li\-e up to its ideal. This is the foun-

dation of a modern chamber of commerce."

In the chapters discussing the methods of

chamber of commerce leadership, the necessity

for planning far ahead, what the secretary must

be and know, and what his relation is to the

community, Mr. Wilson has included a wealth

of sound guiding principles that will prove en-

lightening and stimulating to all who have any

part in community activities.

Russell Ramsey.

*

Man and the New Democracy. William

A. McKeever, Ph.M., LL.D. New York:

George H. Doran Company. 250 pp.

Dr. McKeever thinks of government not

merely in terms of machinery, but in terms of

humanity. As against a democracy that exists

only on paper, he believes that men will have a

free government just as soon as they create it

through their personal, living experience, and he

turns to the young generation for a new starling

point. He examines the general inherent nature

of childhood, seeking a clew to the direction along

which child development may be guided to a

realization of the democratic experience he

describes. He analyses the child instincts of

play, work, personal and group combat, and

social contact with his age and kind, to learn

their real significance, maintaining that if these

basic human impulses are rightly studied and

understood they furnish the most reliable key.

Dr. McKeever beLeves that the superman.

erected so laboriously, and now demolished so

completely, will be replaced by the "great com-

mon man" inherent in American life. He fore-

sees a redirection and readjustment of commer-

cial affairs by which business will be measured in

terms of service, somewhat as it was during the

war. Business must l)e thought of primarily not

for profits but for its contribution to the common
human need. Labor, too, will be a means of

salvation; not merely concessions of wages and

hours will give laboring men the right attitude

toward their work; the child impulse for creative

work must be preserved and developed, so that

men will find satisfaction in work as ser\ice to

humanity.
The author extends his forecast in many other

directions. Motherhood will have a new inter-

pretation; instead of merely physical, it will be

also spiritual and imiversal, as is the motherhood

of Jane Addams. As part of democracy, religion

will be the search for the divine, not in the ab-

stract, but in the concrete study of men. Health

will be as inherent a right as food, shelter and

schooling, and as accessible. Loyalty will be

man's reaction to the discovery of his unity with

the life of common mankind and the resultant

inner conviction of his duty to support any course

of endeavor which tallies most closely with the

inherent demands of the race. War will give

place to physical combat for constructive social

purposes, of which the building of the Panama
Canal is perhaps a prototj'pe. These examples
are suggestive of the new democracy which Dr.

McKeever proposes as a substitute for the super-

man, and for which, he contends, the time will

be ripe whenever the nation's thinking makes

it so.

Russell Ramsey.

A New Municipal Program. Edited by Clin-

ton Rogers Woodruff. New York: D. Apple-

ton & Company, 1919. 392 pp.

One of the founders of the London Fabian

Society explained the tremendous influence of

that small group of individuals by the fact that

they had given much study to all the important

public questions of the day and always had a

dear-cut and definite program ready to offer

when problems reached the stage where action

was necessary. The group of reformers with a

well-considered program will everywhere exer-

cise an influence far in excess of its numerical

importance.
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There are various ways, however, of making

up programs of constructive reform. A com-

mon method is for a group of like-minded en-

thusiasts to organize, under the domination

perhaps of a single individual, and seek ])y prop-

aganda and skilful publicity to inculcate reform

ideas. Another, and a contrasting method, is

to bring together intelligent citizens, holding

varied and independent views, and construct a

reform program from the common ground of

principles and methods which all can accept.

This is not the procedure of the radical reformer

and propagandist, but experience shows that

it is the way to achieve substantial and lasting

results. This was, in effect, the method adopted

in 1897 by a group of municipal reformers who

saw the need and opportunity for a municipal

program. The National Municipal League,

organized in 1894, after three years of patient

work by committees, discussion and criticism,

formulated and adopted in 1900 the Municipal

Program, which has stimulated and guided to

an incalculable degree the rapid progress achieved

in the last twenty years in municipal govern-

ment.

So potent was the virus of reform that by

1913 the Program had ceased adequately to

represent the common ideals of forward-looking

students of municipal government. The League,

therefore, appointed another committee to

reconsider the principles and revise the frame-

work of an efficient municipal government.

The central feature of the New Municipal

Program, formulated by the same painstaking

care, through conference and discussion, that

marked the original Program, is the commission

manager plan of city government. Through

this Program the National Municipal League

indorses the commission manager type as the

ideal form of city government
—that is, until

more experience and new discoveries result in

discarding the city manager in favor of some

still more efficient t^^pe.

The present volume not only contains the

text of constitutional provisions or municipal

home rule recommended for incorporation in

state constitutions, and the revised model

municipal charter, but also illuminating and

authoritative chapters on each of the important

features of the charter, by members of the com-

mittee. The subjects treated in this way include

the following: Experts in municipal govern-

ment, by President Lowell; civil service, by
Mr. Fouike; home rule, by Prof. Hatton; elec-

toral provisions, by Mayo Fesler; the short

ballot, by Mr. Childs; administrative organiza-

tion, by Herman G. James; the council, by Prof.

Munro; the initiative, referendum and recall,

by Air. Woodruff; franchise policy, by Dr.

Wilcox; financial provisions, by Prof. Fairlie;

city planning, by M. N. Baker; and business

management of the courts, by Herbert Harley.

Wherever constitutional provisions relating

to cities or city charter making are under con-

sideration the New Municipal Program will be

the most indispensable general guide to intelli-

gent discussion. Its influence in shaping legis-

lation and directing the evolution of municipal

government in the coming decades is certain to

be very marked.

C. C. Williamson.

GOVKRNTHENT OWNERSHIP OF PuBLIC UTILITIES

IN THE United States. By Leon Cammen.

McDevitt-Wilson, N. Y., 142 pp.

For a number of years the author of this

brochure on government ownership was an

official of the former Russian government,

traveling and studying throughout Europe, and

finally coming to the United States to complete

an education in engineering, and incidentally

political science. Mr. Cammen, therefore, dis-

cusses his subject not only from an American

point of view, but with a background of Euro-

I>ean experience and study in similar fields.

The author is strongly opposed to govern-

ment ownership,
—

particularly of raiboads.

Such opposition is based upon the supposed

economic and political difficulties which will

arise when a great transportation industry

touching the welfare of all other industries is

managed from Washington. A dismal picture

is portrayed in which the spirit of democracy is

destroyed, state sovereignty is intruded upon,

flexibility of railway construction ceases, a host

of public employes is intruded into politics,

courtesy ends, "pork barrel" expenditures be-

gin, senators' sons-in-law displace capable execu-

tives, and the service goes to pot by stopping

the competition that goes with private owner-

ship.

Mr. Cammen is pessimistic, and supports his

pessimism with a number of instances from the

present situation, and apparently most patrons

of the railroads are in the same frame of mind.

As a solution for the situation the author

offers co-operative regulation by the federal
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government and the states, both of which now
have constitutional rights of regulation. He
would divide the country into possibly six dis-

tricts, with direct control in each by a board con-

sisting of public utility commissioners, railroad

oflScials and representatives of organizations of

shippers. Matters affecting two or more dis-

tricts would be handled by representatives of

those districts.

Lent D. Upson.*

American Marriage Laws in Their Social

Aspects.—A Digest. By Fred S. Hall and

Elisabetli W. Brooke. New York: Russell

Sage Foundation. 132 pp.

Some one once defined marriage as the first

step toward divorce. There is more significance

than mere wit in this cynicism in its relation to

the divorce problem. There is now a definite

connection recognized between divorce and

marriage laws, yet much more attention is paid

to the former than to the latter. This digest of

our marriage laws is therefore of very real value

in helping to understand a vital social problem.
In addition to a digest of laws by states, it con-

tains a useful digest by topics, as well as a num-

ber of proposals for marriage law reform.

Italian Women in Industry. A Study of

Conditions in New York City. By Louise

C. Odencrantz. New York: Russell Sage
Foundation. 345 pp.

The success of efforts at Americanization

depends largely on our own ability to find out

•Detroit Bureau of Governmental Research, Inc.

where we stand in relation to the hundreds of

thousands of foreign-born who are among us;

to learn how they work and play, what are their

struggles and successes, their problems and dis-

couragements. This defines the value of the

industrial investigations undertaken by the

Russell Sage Foundation, one of which is made
the basis of the present volume. The author has

covered in her investigation and report such sub-

jects as the families of Italian working women,
their occupations, work places, hours of work,

wages, education, training, etc. The book

contains a number of valuable tables, and is a

material contribution to our industrial literature.

Punishment and Reformation. A Study of

the Penitentiary System. By Frederick

Howard Wines, LL.D. Revised by Winthrop
D. Lane. New York: Thomas Y. CroweU

Company. 481 pp.

Since Dr. Wines last revised his own book in

1910, so many fundamental changes have oc-

curred in penology that further revision was

urgent. This has been admirably accomplished

by Winthrop D. Lane, himself an investigator

of first-hand material. Mr. Lane has retained

unchanged the first ten chapters of Dr. Wines'

book, and part of the eleventh, combining with

them his own new material in the form of a new
conclusion of the eleventh chapter and four

supplementary chapters. In this revision he

has covered from the latest standpoint the study
and treatment of delinquents, the development
of self-government among prisoners, and an

analysis of causes and prevention of crime addi-

tional to those origin? lly examined by Dr.

Wines.

II. REVIEWS OF REPORTS

Housing and Town Plarming in Paris.—
A report of the oflBce for cheap dwellings of the

Department of the Seine from July 10, 1916, to

December 31, 1918, with its numerous and

lengthy annexes, is an excellent summary of

housing and city planning conditions, activities

and projects for Greater Paris from pre-war

times to the first of the present year. It re-

veals the fact, well known to students of munic-

ipal affairs, both in and outside of France, that,

noted for its architectural and civic achievements

in the past, France at present in housing and city

planning,
—the civic activities now recognized

as paramount,—lagging behind the other pro-

gressive countries of Europe. This the report,

far from di.sguising or minimizing, states most

emphatically. France has no city planning

law; Greater Paris has no oflficial plan; Paris

is probably the most congested of all the great

cities of Europe. The fact that Frenchmen

know this is nothing new,—they have fully

realized it for many years; the significant thing

is that they have begun to do something about it.

Government aid for cheap housing began in
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France in a small way in 1852. In 1889, the

French Association for Cheap Dwellings was

founded and in 1894 local committees to encour-

age and supervise the work,—a most important

feature of the law which has worked well—were

authorized. Government aid on a substantial

scale, however, was first provided for under the

law of April 12, 1906, which, with those of April

10, 1908, and December 23, 1912. are the basis

of the present system.

The law of December 23, 1912, created the

Public Offices for Cheap Dwellings, through

which cities conduct their housing activities.

These offices are authorized to construct cheap

dwellings, improve the condition of existing

dwellings and lay out garden cities. For this

latter purpose 10,000,000 francs was recently

granted the office of the Department of the

Seine, and the money practically all spent in

the purchase of land in various environs of Paris,

as the best method of relieving the congestion

of the city, the office being given the power of

eminent domain as an aid in the acquisition.

The intention of the office is to sell land for

housing, use the proceeds for building houses, and

endeavor to obtain additional appropriations

from the state to construct more. The need,

as a part of these schemes, of transportation to

these remoter suburbs, heretofore practically

non-existent, and of a plan of Greater Paris,

are insisted upon.

Special emphasis is laid upon the necessity of

preventing all speculation which is sure to occur

if land is sold in fee. The English and German

systems of preserving the unearned increment

for the good of the community,-
—the long lease

of the land, the sale of hereditary building rights,

retaining the fee (Erbbaurecht), the right of

repurchase (Wiederkaufsrecht), the building by
the public, and granting to the tenant of exten-

sive, heritable rights of use, the public retaining

the fee—are all fully discussed. The need in

any case, of strict zoning, protection of aesthetic

and other amenities so dear to Frenchmen, and

the furnishing of schools, amusements and all

the features of normal life, are dwelt upon. A
system of streets, a compromise between the

rigidly straight, so often found in America, and

the needlessly curved, formerly common in Ger-

many, is suggested. The need of the group
house is recognized. The disadvantages of high

dividing walls between lots, so general in France,

is pointed out. A competition between artists

and construction by several instead of a single

architect for an entire suburb is suggested; but

the advantages of aesthetic control are insisted

upon.

In France as in this country, increased costs

are a serious problem, building costs having

tripled there since the beginning of the war, with

no indication of lower figures for the future.

The only remedy suggested is the frank recogni-

tion that cheap housing is a public necessity

and the providing of such housing, so far as

necessary, a public function. The report sug-

gests government loans at 2 per cent and 2§

per cent, subventions, and, for houses built by

cities, the payment by the state of the difference

between present building costs and costs at a

normal to be determined hereafter. The only

other remedy, as the report points out, is phi-

lanthropy, which is neither adequate nor desir-

able. This report is most instructive reading

for us, and the suggested solutions most helpful

in the effort to deal rightly with our ovra housing

problems.

Frank B. Williams.

The Newsboys of Cinciimati. By Maurice B.

Hexter. Studies from the Helen S. Trounstine

Foundation. Vol. 1, no. 4, January 15, 1919.

177 p.

This is the most thorough and scientific study

of the newsboy that has come to the attention of

the WTiter. Apparently nothing has been left

undone to get all the facts that could have a

bearing on the newsboy problem in Cincinnati.

The study is also a model in arrangement and

presentation.

The author had himself been a newsboy only

fifteen years ago, but he does not rely on that

experience or his own observations for his inform-

ation. In order to get the necessary subjective

acquaintance with the newsboy and his life, in-

vestigators were employed to become newsboys.

The principal topics investigated were the

economic and social status of the newsboy's

family, the newsboy and delinquency, truancy

and retardation, health and legal status.

Although the impression is quite general that

newsboys are the support of widowed mothers,

in Cincinnati at least only one in seven is the

child of a widow. Only four per cent of the

famiHes need the newsboys earnings to maintain

a normal standard of living. Economic neces-

sity is a very small factor. The average news-

boy earns only twenty cents a day. Newsboys
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are twice as truant as other boys and though
less mentally deficient than the average, they
show excessive retardation in school. Medical

examination shows ihey have three times the

normal amount of heart trouble and a dispro-

portionate amount of flatfootedness and throat

troubles.

The author recommends that an ordinance be

passed forbidding the employment of any boy
under sixteen as a newsboy. Crippled veterans

from our army, he believes, should be given a

monopoly of the newspaper selling business.

This is urged as necessary for the sake of the

veterans.

C. C. W.
*

The Block System in Detroit.—The
Detroit bureau of governmental research has

convinced the board of assessors that the block

system of describing property for taxation should

be adopted. There has been some controversy
over this matter for some time in Detroit. It

seems rather curious to one accustomed to the

accuracy, simplicity, and economy of the block

system that anyone should object to it. The

system involves the description of each parcel

of real estate by reference to the Tax Map. The

city is divided into blocks, the boundaries of

which are permanent. The blocks are numbered

consecutively and the lots within the blocks

are numbered consecutively. The description

in the assessment roll of the real estate is fully

accomplished by the use of three numbers. It

is a little odd that, in the bulletin of the bureau,

tax maps are referred to as land value maps.
The latter are for an entirely different purpose,

being merely a convenient method of exhibiting

the unit values of land.

"Public Ownership," the news letter of the

Public Ownership League of America, 1439

Unity Building, Chicago, Illinois, has attained

printed form in exchange for the mimeographed

style it previously wore. This improvement
reflects the growth of the organization set forth

in the annual report contained in the current

bsue. The high spots in the report are the

national interest aroused in the railroad question,

the agitation in many important cities for munic-

ipal ownership of street car lines, electric plants

and other utilities, and the increased attention

given to the problem of natural resources. To

keep pace with the increased activities of the

league the financial resources were more than
doubled during the last fiscal year, and plans
are announced for largely increasing the income
this year.

*

"Home Rule for Cities" is the title of a sixteen

page pamphlet by Charles M. Fassett, mayor
and commissioner of public utilities of Spokane,

Washington. Mayor Fassett points out, with a

good deal of feeling and apparently considerable

first-hand knowledge, some of the absurdities

involved in giving state legislatures control over

the details of the administration of cities. The

public utility and other "interests" are blamed
for the condition under which city councils are

hampered, hamstrung and hog-tied." In con-

trast to the legislatures. Mayor Fassett finds

that the "city councils are in continuous session,

their acts open, their processes generally clean,

their members closely in touch with and responsi-

ble directly and continuously to the voters who
elect them." C. C. W.

*

Model Plan for State and Local Taxation.—
The committee of the National Tax Association

appointed to prepare a plan of a model system of

state and local taxation has submitted a report
which is impressive for its thorough treatment of

the subject and its clearness of presentation.

The broad, general principles laid down in the

report seem to me to be sound beyond question.

Personally I do not believe that there is any real

gain from the taxation of tangible personalty.

Though it yields considerable revenue at pres-

ent, it is difficult to reach, being for the most

part movable, unless rates are substantially

uniform; and it seems to me that the business

tax, supplementing the personal income tax,

would adequately reach such wealth. However,
as is pointed out in the report, the treatment of

tangible personalty does not \atally affect the

general plan.

In matters of detail the committee has wisely
left such latitude of choice for adapting revenue

systems to varying conditions that it is impos-
sible to quarrel with them.

Mabel Newcomer,

"Civil Service as a Career" is a pamphlet just

issued by a Washington correspondence school

(Washington civil service school, Marden build-

ing, Washington), ostensibly for the purpose of
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attracting pupils. It gives an accurate and

concise panorama of the opportunities for the

jobless in the service of the federal government,

and in \'iew of the discontinuance of the United

States Civil Service Commission's "manual of

examinations," formerly published semiannually,

it will serve also as a useful book of reference.

Earl P. Hopkins, president of the correspondence

school in question, is the author, and it is evident

that he has an interest in and knowledge of the

public service beyond what is necessary for the

pecuniary purposes of his business. He may be

forgiven if he has at one or two points gilded a

little too thickly the prospect that opens before

the federal civil servant to-day. W. A. B.

Increase in Municipal Electric Light and
Power Stations.—According to the Bureau of

the Census, the number of electric light and

power stations in the United States in 1917 was

6,541, of which 2,317, or 35.4 per cent, were

municipally owned. The increase in municipal

plants between 1907 and 1917 is given as 85.1 per

cent, whereas the increase in commercial plants

for the same period was 22 per cent.

NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

New York Tries a New Form of Public Serv-

ice Commission.—To understand the status of

New York City's dual rapid transit system it is

necessary to recall the friction between the pub-
lic service commission of the first district, on the

one hand, and Mayor Hylan's board of estimate,

on the other, which developed at the beginning

of the Tammany administration in 1917. The

points of difference involved were the appropria-

tion of funds for completing the rapid transit

system and the propriety of raising fares.

Even in the case of one company where the com-

mission deemed a higher fare justified, the board

of estimate refused to sanction any change.

While Mayor Hylan and the chairman of the

commission pursued their controversy in the

newspapers the progress of the rapid transit con-

struction was interrupted and engineers were

laid off for lack of funds, until it became evident

that something must be done if the city's huge
investment in the dual system was to be promptly
and properly utilized for the relief of existing

conjestion of traflBc and population. Nothing
substantial was accomplished, as long as Gov-
ernor \\Tiitman held office; but with the election

of a Democratic governor, jointly with a Repub-
lican legislature, a new situation developed in

the shape of a deadlock in the legislative machin-

ery at Albany. The Democratic device to reor-

ganize the public service commission, with its

lucrative positions and control of large contracts,

was blocked by the RepubHcan determination

not to permit such a change.

However, the Republicans finally realized

that with a Democratic governor able to veto

any bills they might pass, some kind of deal must

be made if any Republican measures were to

become law. It was also realized that the dead-

lock in New York City in the rapid transit situa-

tion was a serious one for the public interest.

The Republicans, therefore, consented at length

to a reorganization of the New York city com-

mission.

Meanwhile there arose considerable agitation

to have the completion of the rapid transit lines

turned over to the board of estimate, as being the

appropriate body to direct the construction,

since it already had the sole right to appropriate

funds for the work. Notwithstanding this, it was

finally decided to have the state retain the over-

sight of the building program, by pro^^ding for a

construction commissioner for the first district of

New York city, appointed bj' the governor, the

regulatory work to be entirely separated and put

into the hands of a single regulatory commis-

sioner, also appointed by the governor. As op-

posed to the original plan of having the public

service commission of the first district (consisting

of five commissioners) handle as one body both

regulation and rapid transit construction, the

new plan pro\ades for only two commissioners,

with wholly separate functions. Three deputies

are pro\'ided for the regulatory commissioner

and one for the construction commissioner.

The provisions for a single and independent

construction commissioner is open to consider-

able criticism. The combination of duties under

the original commission worked well on the whole.



448 NATIONAL MUNICIPAL REVIEW [August

and the advantage of the change is not clear.

Moreover, it is a question whetlier there is any
need for a construction commissioner at all, be-

cause the rapid transit plans are all made, and

comparatively few contracts remain to be let.

The experienced engineering force of the former

commission was quite competent to complete

the work with a minimum of supervision. It

was perhaps too much to expect the abolition

of any lucrative offices that might be filled by
Democrats. Hence the plan for a construction

commissioner.

It now remains to be seen whether two single

and independent commissioners are as satisfac-

tory as the group of five, initiated under the ad-

ministration of Governor Hughes in 1907. The

change is in line with the tendency towards cen-

tralization of authority, and, in the case of rapid

transit construction, there may be some advan-

tages in ha\'ing one person settle all questions,

especially an appointee like John H. Delaney,
who is in complete accord with Mayor Hylan's

administration, and who has been promoted
from the office of commissioner of plant and

structures.

TMiere the regulation of corporations is con-

cerned, and such \-ital questions as the raising of

fares are up for consideration, there is a question

whether the public interests would not be more

effectively safeguarded by a regulating commis-

sion of three or five men. It is much easier for

corporations to influence or control one man
than three or five, and the present regulatory

commissioner, Lewis Nixon a former leader of

Tammany hall, is already giving out very dis-

quieting interxaews favoring the raising of fares

in New York city. With the city committed to

a five-cent-fare policy, guaranteeing any deficit

on the rapid transit lines; with the mayor and

the board of estimate standing firm for a five-

cent fare; and in face of the almost universal

failure of higher fares all over the country, it is

very hard to reconcile Mr. Nixon's position with

that of the public interests. The progress of

his administration must be watched very critic-

ally to detect any signs of undue corporation

influence.

 
Right of "Home-Rule" Cities to Determine

F*ublic Utility Rates.—The Mountain States

Telephone and Telegraph company (Colorado)

has been granted a rehearing by the state su-

preme court in its battle to secure the right to

charge the rates granted it by the public utilities

commission. On the motion for a rehearing the

court was divided four to three.

The right of the public utilities commission of

Colorado to regulate public utility rates in home
rule cities, such as Denver, formerly was denied

by the supreme court, the tribunal holding that

the right was vested in the cities themselves.^

The case is considered an important one in that

the decision will affect rates charged by the

Denver gas and electric light company and the

City tramway company.

*

Registration of Births and Deaths.—The

American Medical Association has issued the

following concise statement of the argument for

adequate birth and death registration laws:

Proper registration of births and deaths is of

great importance to the adult members of any
community. Not only are such records neces-

sary for the accurate study of disease and its

prevention, but they are also of the utmost

importance in all questions relating to heredity,

legitimacy, property rights and identity. No
child labor law is of value, unless it rests on a

system of birth registration and birth certificates,

by which the child and the parent can be re-

quired at any time to produce positive proof of

the age of the child. Laws regulating the age of

consent cannot be rigidly enforced, so long as

the question of the age of the girl depends on the

statements of interested persons rather than on
official state records. In practically all other

civilized nations, proper registration of births is

accepted as a matter of course. Europeans look

with astonishment upon the American people,
when they learn that there are at present only
eleven American states, and the District of

Columbia, which have any adequate birth regis-

tration. These states are : Maine, Vermont, New
Hampshire, Massachusetts, Connecticut, Rhode
Island, New York, Pennsylvania, Maryland,
Michigan and Minnesota. Resolutions adopted
by the General Federation of Women's Clubs at

San Francisco recognized the fact that proper

registration of births is absolutely essential for the

effective operation of the children's bureau which
was established by the federal government in

1913, and of which Miss Julia Lathrop of Chicago
is the chief.

Equally important is the proper registration of

deaths. No civilized community should allow a

human being to die and be buried without a

proper official record having been made of the

fact. Such records are indispensable in deter-

mining death-rates, proportion of deaths and

births, duration of life, rates of life insurance,

etc., and in preventing and detecting crime.

The association offers a model bill for a state

law governing the registration of vital statistics

> See National Municipal Review, vol. viii, p. 205.
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based on the Pennsylvania law, which has proven

most effective. On the other hand, Sam L.

Rogers, director of the federal census, proposes

federal registration with state co-operation,

supporting his suggestion in a statement from

which we quote :

Thus far our registration of births and deaths

has been under the control of state and local

authorities. In some parts of the country good
registration laws have been enacted and are being
well enforced, but in other sections little has

been done. The net result is that only 30 of the

48 states are now registering deaths and only 20

are registering births in such manner as to make
the results useful. To be sure, conditions are

improving each year, and the states are realizing
more and more the importance of complete
registration of births and deaths, but if the enact-

ment and enforcement of adequate legislation
be left to the states it may be a hundred years
before birth and death registration will be even

approximately complete throughout the United
States.

On the other hand, federal control would in-

sure at once the uniform enforcement of regis-
tration throughout the country. With a federal

law making compulsory the proper registration
of births and deaths, providing penalties, and

empowering the federal government to prosecute
when necessary through the customary proced-
ure, the existing registration machinery in the

various states if kept to the federal standard

might be continued. In fact, if there is any fear

on the part of the states that the federal govern-
ment would with such a law usurp some of the

privileges of the states, then state rights might
well be safeguarded by granting to the federal

government power to prosecute only when re-

quested to do so by state authorities. Hearty
co-operation between state and federal health

authorities has been especially in evidence of late

in combating influenza and venereal diseases,

and there is every reason to believe that the same

co-operation could well be extended to the regis-
tration of births and deaths by the enactment of

a federal law.

*
Lawrence (Mass.) Invokes Town Meeting to

Probe Financial Condition.—An interesting

Massachusetts law, providing a method of calling

a town meeting of registered voters, at which city

officials are obliged to appear and submit to

examination of their official conduct, has been

invoked in Lawrence for the purpose of investi-

gating the financial condition of the city. At the

instance of Edward S. McAnally, the prime
mover in the project, the meeting appointed a

committee of five, of which Mr. McAnally was
made chairman, to conduct an examination of

the mayor, aldermen, and other city officials.

As the result of several sessions of the town

meeting, at which the city officials were publicly

questioned under oath, it was shown that the

city's financial condition is grave. According
to the evidence, politics permeates almost all city

departments and seriously hampers the public

work; the city payroll is overburdened; and

officials exercise a willingness to spend public

funds without consideration of the taxpayers'

interest. Specific instances of waste, over-em-

ployment, and failure to collect taxes were un-

covered. As a result, with the maximum tax

rate permitted, the city faces a deficit of $7,000

for the coming year, and is within about $250,000

of its borrowing capacity.

The mayor, who is also director of finance, was

able to outline no plan of action to the commit-

tee, and offered no recommendations for econo-

mies, except to discontinue the city's child

welfare work and to dispense with a handful of

firemen and police. Later he added to these

recommendations that of an increase in property

assessments, and showed ignorance of city

charter provisions by advocating an increase in

the tax rate, which is already fixed at the

maximum point allowed by law.

Thereupon the examining committee took it

upon themselves to submit to the town meeting

a number of suggestions, which were approved

and offered to the city council for its action.

These suggestions related to the adoption of

scientific methods in property assessments;

maintaining the city tax rate at a point lower

than the state tax; the collection of delinquent

taxes and their application to the reduction of

the outstanding temporary loan; the establish-

ment of a city fire fund; and the general econom-

ical administration of the city government.

Greater than the specific recommendations

adopted is thought to be the moral value of this

rather unusual method of spurring municipal

officials. It is, therefore, planned to hold further

sessions of the town meeting from time to time

to keep it alive, in order that it may not be

necessary to go again through the formality of

getting signatures and calling a new meeting.

Under the law the city officials are obliged to

respond to calls to this meeting as long as it is

kept alive.

National Department of Public Works.—At a

gathering of representatives of 71 technical

societies, which met in Chicago April 23-25, the

engineers, architects and constructors conference
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on National Public Works was organized to pro-

mote the establishment of a national department

of public works. M. O. Leighton, Washington,

D. C, secretary of the National Service Com-

mittee of the Engineering Council, was elected

permanent chairman of the executive committee,

and E. S. Nethercut, secretary. A committee

on the text of the bill and a campaign commit-

tee were also constituted.

The proposal of the conference is to group

within a national department of public works—
a bureau of public roads; the United States

reclamation service; the Alaskan engineering

commission; the construction division of the

army; a bureau of river, harbor and canal

work, including such functions as are now exer-

cised by the Mississippi river commission and

the California debris commission; a bureau of

architecture; a bureau of surveys, including the

coast and geodetic survey; a bureau of mines;

the geological survey; the forest service, at

least until the same is divorced from the super-

vision of water powers and road building; the

bureau of standards.

It was thought to be unwise to determine at

this time to what extent the proposed depart-

ment of public works should control the engi-

neering acti\-ities of the general land office, the

National Park Service, the bureau of light-

houses, the bureau of Indian affairs, the

public health service and various commissions,

such as commissions on buildings and grounds,

and it was, therefore, suggested that considera-

tions of such matters be deferred to a later date,

preferably until the department has been

organized. As the department of the interior

employs at this time more engineers than any
other department in the world, it was decided

that the department was the one most adaptable

to being transformed into a department of public

works. To this department it is proposed to

transfer the various bureaus now operating in

other departments and to detach many of the

bureaus now included in the department of the

interior.

The inability to secure an additional depart-

ment and cabinet member was well understood

and the proposed plan follows the line of least

resistance.

*
Federal Aid in Establishing Municipal Air-

plane Landings.'
— The government's plan for

co-operating with municipalities in the establish-

« See National Municipal Rbview, vol. viii, p. 262.

ment of airplane landings and creating a system
of aerial highways, capable of use for military,

postal, and commercial purposes, has been an-

nounced by the air service of the United States

army. It was also made known that the air

service, co-operating with the Post Office depart-

ment, hoped in the near future to aid in the lay-

ing out of air terminals in at least thirty-two

cities and towns from the Atlantic to the Pacific,

and from the Canadian border to the Gulf of

Mexico. These points range in size from New
York city to Flatonia, Texas, and have been

selected for their fitness as places on a national

system of air lanes. The new landing fields are

to be of four classes, according to the importance

of the city, or its position with regard to military,

postal or commercial uses. No field should be

proposed, the announcement states, unless it is

capable of expansion, because the air service is

looking ahead to the day when aerial navigation

will challenge the older means of transportation.

MunicipalHousing in Pittsburgh.
—

Pittsburgh

has in force a graded tax law which penalizes

vacant or unimproved property for the purpose

of stimulating the use of such land. At the same

time the city itself owns about 2,000 vacant lots,

acquired by sheriff sale or otherwise. On this

property, to some of which the city has had title

for forty or fifty years, it collects no taxes and

has made no improvements. Very properly it

has been suggested that this land might be used

to help relieve the housing situation. In response

to an inquiry from the city council, the city

solicitor has submitted an opinion in which he

holds that the construction of houses on munici-

pally owned property, at the expense of tax-

payers, for the purpose of renting these houses

and deriving a revenue, no matter how small, is

not a function of municipal government and

would be unconstitutional. However, he in-

dorses, as legal and desirable, the proposition

that the city sell building lots to individuals who

would agree to build homes thereon, submit the

plans and specifications to the city council, and

agree that for a period of years the rent asked

would not exceed a stipulated price, in consid-

eration of which the city might sell these home

sites at a price less than current values. Another

suggestion, made by a member of the city

council, is that the city lease lots to individual

home builders, making a permanent lease in

consideration of the payment of taxes and a
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nominal rent of 4 per cent per year. An ordi-

nance embodying this idea is pending in the coun-

cil. A bill, introduced at the last session of the

Pennsylvania legislature, empowering munici-

palities in the state to acquire property for

development and for the erection of dwellings,

was allowed to die in committee.

*

MunicipalHome Rule Amendment Progresses
in Wisconsin.—After overcoming persistent op-

position, the advocates of a constitutional

amendment for municipal home rule in Wiscon-

sin succeeded in getting the amendment past the

legislature. It is necessary to have the amend-

ment adopted bj^ the next legislature also before

it can be submitted to a popular vote. The
credit for the present achievement is due largely

to the league of Wisconsin municipalities, whose
members are gratified by their success in obtain-

ing the first passage of the amendment, usually a

more difficult task than the second passage.

Coimty Classification in Pennsylvania.
—The

Pennsylvania legislature at its recent session

passed a law dividing the counties of the state

into eight classes, according to population, for

uniformity in legislative enactments. The eight
divisions of population are (1) 1,500,000 or over

(2) 800,000 to 1,500,000; (3) 250,000 to 800,000

(4) 150,000 to 250,000; (5) 100,000 to 150,000

(6) 50,000 to 100,000; (7) 20,000 to 50,000

(8) less than 20,000. The classification is to be

determined from time to time by reference to

the decennial federal census.

*
Illinois Commimity Coxmcils Plan Activities.—

Responding to the request of the field division

of the council of national defense for the estab-

lishment of community councils, the Illinois state

council has appointed Allen D. Albert, a special-
ist in community problems, as special representa-
tive. Already about 60 community councils

have been organized in Illinois, their program
including the establishment of community
memorial houses, new high school buildings,

organized recreation, improvement and use of

parks, town planning, improvement of water

supply and sewage systems, and better housing.

*
Septic Tank Litigation.

—A tentative agree-
ment has been reached between the National

Septic Process Protective League, organized in

1916 by representatives of cities operating

modern sewage disposal plants, and the Cameron

Septic Tank Company, whereby the league is to

pay $5,000 to the company, which in turn will

release each member of the league from "any
and all claims of infringement, damages, profits,

or otherwise, arising in any manner under the

Cameron patent."^ As this amount is far less

than the cost of taking through the courts the

one infringement suit now being defended by the

league (namely, that against Shelbyville, Ken-

tucky), the league's attorney advises acceptance
of the ofiFer, notwithstanding his confidence of

winning the case. The execution of the agree-

ment depends upon the acceptance by the cities

constituting the league of a plan submitted by
its officers for raising the necessary fund by
assessment.

The acceptance of the offer means an end of

litigation for all league members. WTiile un-

doubtedly some users of septic tanks are not

members of the league, probably most of them

are, so that this settlement will substantially

eliminate the Cameron litigation which has been

carried on against various cities since 1906.

Recreation Facilities of New York City to Be
Studied.—With the indorsement of the city

committee on recreation of the New York com-

munity councils, the associate alumnae of Barn-

ard College have undertaken an investigation of

existing recreations—philanthropic, public, and

commercial—in New York as a basis for planning

community recreation enterprises that shall be

co-operating and self-supporting. Methods of

finance, organization, program of activities, and

architectural arrangement of a new tj-pe of

recreation center will be included in this study.

Active Demand for Mimicipal Bonds at Good
Prices.—Efforts to promote needed public im-

provements, and at the same time to pro^^de

employment for discharged soldiers and sailors

by stimulating public work, are both reflected

and encoiu-aged by the condition of the market

for state and municipal bonds. A year ago it

was reported that the volume of state and mu-

nicipal financing for the first six months of 1918

was smaller than for any similar period in ten

years or more. According to figures compiled by
the Daily Bond Buyer of New York, the financing

by states and municipalities so far this year was

' See National Municipal Review, vol. vii, p. 230.
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more than twice the corresponding total for last

year and greater than the volume in any similar

period on record with the exception of 1914 and

1915. The removal of all restrictions placed on

local government financing during the war

period has resulted in the greatest activity ever

known with respect to the making of public im-

provements and apparently this movement is

only commencing. In spite of the supply of new

bonds coming into the market, prices are rising

steadily and there is no sign of any early lessen-

ing in the demand. The outlook is for a very
active and strong municipal bond market during
the next year or more.

*

Ithaca, New York, Turns Down Plan C. •—
Ithaca, New York, at a special election held June

10 voted on the adoption of a city manager form

of government and turned it down by a vote of

1,411 to 250, only 33 per cent of the registered

voters participating. Reactionary? Not neces-

sarily. It all depends on whether or not Plan C,

one of the six optional plans for cities of the sec-

ond and third classes in New Y'ork, can be taken

as a touchstone of progress. Apathetic? Many
voters did not consider it worth their while to go
to the polls, for the defeat of Plan C was a fore-

gone conclusion. Quite a number, it is true,

were indifferent.

Plan C provides for a city manager plan of

government. The commission would consist of

a mayor and four commissioners elected at large

for a term of four years at a salary of $500 a

year. Under existing laws no provision is made
for non-partisan nomination, initiative, referen-

dum or recall.

Many of the needed signatures on the 10 per
cent petition calling for this special election had

to be secured through paid solicitors. There was

no popular demand for Plan C at the time nor

did any demand develop during the campaign.
Both of the local dailies invited discussion in

' Ordinarily the National Municipal Review can
devote but few lines to recording the adoption or defeat

of the city manager plan. An exception has been made
in the defeat of the yjlan at Ithaca, New York, because

it involves the difficulty due to the law which needs

revision, and Dr. Saby's article brings out very clearly

the need for improvement in the New York legiblation

on that subject. Another correspondent points out

the fact that the New York optional city charter law

leaves too many important elements to be worked out

by city ordinance, and expresses the opinion that the

Ithaca voters—unsatisfactory aa their present form of

government is—preferred "the ills they have, rather

than others they know not of."

their columns and published numerous local

contributions besides a series of letters from

cities operating under a city manager. Leading
local organizations took up the question and
heard the best talent on both sides.

The proponents of the new plan pointed out

the shortcomings under the present charter—
which turns over most of tlie administration of

city affairs to a number of appointed boards and

commissions, chief among which is the board of

public works. They argued the advantages of

centralized power and responsibility in securing

economy and efficiency in city government. An
appeal was made to progressive men and women
to adopt an up-to-date form of government and

line up Ithaca with other progressive cities.

Opposed to the plan were, of course, conserv-

atives constitutionally opposed to any change.

They were confirmed in their conviction by the

general admission that there had been no serious

mismanagement under the present charter.

Ithaca's financial accounts are in good order and

a reasonably satisfactory budget system has been

in operation for some time.

The fire department feared that the new plan

would interfere with their present position of

relative independence. Since this department
is well-organized and popular, with over 500

volunteers in its ranks, its influence was marked.

Able men, technical experts and others, have

given their time and valuable serv'ices freely

on the various boards and commissions under

the present charter. Many citizens doubted that

equally competent men could be induced to

serve under a ditferent plan except at high

salaries.

Some who were legal istically inclined tried to

figure out just how much of the present system

would be displaced by Plan C. Would not

adopting Plan C be like putting a piece of new

cloth unto an old garment?

Many loyal friends of good government who

might have taken the lead in a campaign for a

Lockport or a Dayton plan were strongly op-

po.sed to a plan under which the government of

the city would be turned over into the hands of

a commission of five nominated at partisan pri-

maries and elected for a four year term with no

provisions to safeguard the public interests if

these men should prove incompetent or worse—
no referendum, no initiative and no recall. The

$500 salary for the commissioners met with gen-

eral disapproval. Friends of Plan C admitted

its imperfections and publicly pledged themselves
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to work for remedial legislation at Albany if the

plan were adopted.

The citizens of Ithaca did not vote for or

against the city manager plan. They voted on

whether or not Plan C should rej)lace their pres-

ent charter, and they decided against such a

change. The old charter by no means stands on

all fours with current progressive thought; but

Plan C, the only alternative at this election, has

in it even less of the spirit and substance of

progress, though it may comply more fully with

its forms. The optional city government law of

New York is not what it might be.

Plan C deserved defeat in Ithaca; but unfor-

tunately another result of this campaign and

election will most likely be an undue opposition

to any change for some time to come.

R. S. Saby.

Cornell University.

City Manager Advocated for Troy, New
York.—When Mayor Cornelius F. Burns, of

Troy, New York, announced that he would not

be a candidate for a fifth term, Trojans generally

were skeptical. He has been retained in office

by very large majorities for so long and with

such general satisfaction that it hardly seemed

possible that he wished to retire. Moreover it

was remembered that he had made similar

announcements before, but upon pressure had

entered the campaign. Within a few days of his

refusal to run, however, he intensified his state-

ment by such strong confirmations that the city

became certain of his intention.

The retirement of Mayor Burns has thrown

open the door for new men in public life, and a

score of names have been suggested. It is agreed
that the pace the present mayor has traveled

will make it a difficult matter for any man to

follow him. The old-fashioned executive who

spent an hour or two in his office, leaving details

to subordinates, will not satisfy Trojans again.

There is an increased feeling throughout the city

in favor of a change in the type of government.
This is due in part to the recent vote of Water-

vliet, a suburb of Troy across the Hudson river,

to adopt a commission form of government, and
to a growing feeling in Troy that it needs a new
deal. WTiile Mayor Burns has eliminated many
sinecures and has introduced much modern

bookkeeping, the political customs of Troy have

prevented much that he presumably would have
liked to do. It might be added that the mayor

himself is an ardent advocate of the city manager
and has talke<l it in season and out of season for

two years. The Troy Record, the leading news-

paper in the city, supported the commission

advocates in Watervliet and favors a city man-

ager for Troy. Several of the possible candidates

for office have a similar \'iew. It is suggested
that possibly the new mayor may be elected

with the city manager idea tentatively a part
of his platform and that he may enter upon his

duties with the intention of campaigning quietly
toward this end throughout his term. At any
rate the sincere devotion of the present mayor
to municipal progress has created standards

which naturally tend toward higher ideals of

service. Dwight Marvin.

*

An Advanced Electric Power System for

Spain.
—There is an important lesson for the

United States to be learned from the report of

the permanent Spanish Electric Commission,
which proposes a comprehensive national system
for the generation and distribution of electric

power. The main source of generation is to be

the fairly extensive water power of the country.
This will be supplemented in dry seasons by
utilizing low-grade coal at the mine mouth,

saving haulage and conserving the better grades
of coal. A commission of the best scientific and
technical men will direct the system. Thus

backward Spain tackles a vital problem while our

congress is trying to decide which private group
of capitalists shall be the recipient of America's

vast water power.

*

Municipal Hydro-Electric Plants on the

Pacific Coast.—Apropos of the foregoing para-

graph, and passing to the municipal field, it is

of interest to note that not only are San Fran-

cisco, Los Angeles and Seattle committed to ex-

tensive hydro-electric projects, but smaller cities

are beginning to favor the municipal ownership

idea, and there is ground for the belief that this

may spread. A proposition is on foot at Oroville,

for the city to buy the electric light system. The

prevailing wholesale rate for electricity from this

hydro-electric plant is 1 cent per kilowatt hour.

This has determined the city to buy energy

wholesale and retail it over its own distributing

system, deriving a considerable revenue, the

local papers have pointed out, through the

difference between residence-lighting and whole-

sale rates.
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II. POLITICS

New Charter Gives Philadelphia Better

Chance for Decent Government.—In one of

the most concise documents of its kind, Phil-

adelphia has won a new charter providing for a

single-chambered council of 21 members; mu-

nicipal street cleaning and repairing, and gar-

bage and waste removal; a shorter ballot; a

budget system under a "pay-as-you-go" rule;

elimination of the police and firemen from politi-

cal activity under pain of discharge, fine and

imprisonment.

Foremost among the provisions of the new

charter is that of a small unicameral council,

replacing the present unwieldy bicameral body

consisting of 48 select councilmen, one from each

ward, and 96 common councilmen. The basis of

representation in the new council is the homo-

geneous senatorial districts, of which there are

eight in the city. Thus the evils of petty ward

politics are largely eliminated, while the disad-

vantages of electing the councilmen on a general

ticket in a city of Philadelphia's size are avoided.

Each senatorial district is entitled to one coun-

cilman for each 20,000 assessed voters or

majority fraction thereof. A very interesting

provision is that "if at any time hereafter the

women of the commonwealth shall be given the

right to vote, the unit of representation shall be

40,000 assessed voters instead of 20,000." Under

this ratio the new council will contain 21 mem-
bers. The credit for foreseeing the advantages of

this mode of representation, and for devising the

plan of utilizing the senatorial district as the

councilmanic unit is due to Clinton Rogers

Woodruff, secretary of the National Municipal

League, who has frequently pointed out that

such a body constitutes a form of representative

government which the voters themselves can

handle with a minimum of political organization.

Closely linked with the improvement in the

form of the city legislature are provisions for

paying each councilman an annual salary of

$5,000, and prohibiting dual office holding, an

evil which has blighted Philadelphia politics for

years.

Other political changes embody a model civil

service provision, and the prohibition of political

activity or political contributions on the part of

the police and firemen. Teeth are provided for

the law by permitting any taxpayer to bring

proceedings to have the emplojTnent of any

offender declared illegal and to restrain payment
of compensation to him.

The subjugation of Philadelphia to "con-

tractor rule" is so notorious that the dramatic

element is readily apparent in the vital provision

that the city itself shall do its unspecifiable work,

such as street cleaning and repairing, and the

collection of ashes, waste, rubbish and garbage,

except in special cases when a majority of all the

members of the council, with the approval of the

mayor, may otherwise direct. The vagueness

with which such work must ordinarily be speci-

fied, and the latitude of interpretation permitted

to political satellites in the rdle of minor officials,

have in the past given rise to intolerable excesses

on the part of political contractors. It was to

correct these scandalous abuses, and to place

such work on a basis of honesty and efficiency,

that this provision was put into the charter and

kept there in the face of the most violent oppo-

sition from those who have fattened on the city

during a long period, which—be it hoped—is

now ended.

Another long step in advance is constituted by
the financial provisions of the new charter. The

mayor is required to submit to the council by
October 15 of each year a statement showing the

estimated receipts, fixed liabilities, and pro-

posed expenditures of the city for the ensuing

year. This statement must be considered in

open session by the council, which, not later than

December 15, shall pass an ordinance setting

forth the financial program for the ensuing

year, at the same time fixing a tax rate that wiU

produce sufficient revenue, Vvith the funds from

other sources, to meet the fixed liabilities and

the current expenditures set forth in the council's

financial program. The limit set in this program

cannot be exceeded, and the city comptroller is

forbidden to countersign any warrant pertaining

to any of the appropriations until the council

shall have first passed all appropriations neces-

sary for the expenses of the current year.

Other reforms of only relatively minor im-

portance are contained in the charter. The bal-

lot is shortened by making the city solicitor

appointive instead of elective; the bureau of

health is raised to the dignity of a department;

the bureau of charities is merged in a new de-

partment of public welfare; and a purchasing

agent supplants the department of supplies.
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Important legislation supplementing and

vitalizing the new cliarter provides for the

greatly needed revision of the assessors' list of

voters; gives practical effect to the system of

personal registration; encourages and defends

independent voting by permitting a voter to

mark a straight party ticket and at the same time

mark a candidate in the column of another party;

and otherwise restores the electoral machinery

to the control of the voters, from whom it has in

the past been wrested by the political machine.

The arduous task of preparing the new char-

ter, and of guiding its progress through the leg-

islature, was the lot of a committee of public-

spirited men appointed at the "charter dinner"

last December. Parenthetically it may be re-

marked with proper pride that practically every

member of the charter committee was a member

of the National Municipal League. The com-

mittee was under the able leadership of John C.

Winston as chairman, while Thomas Raeburn

WTiite served as chairman of the sub-committee

which drafted the bill. Senator George Wood-

ward, a member of the charter committee, intro-

duced the bill in the legislature.

It remains to be seen what use the voters of

Philadelphia will make of the powerful instru-

ment that has been placed in their hands.

Theoretically the charter might have been im-

proved by incorporating the principle of non-

partisan nomination and election of municipal

ofl&cials, and of compelling them to stand on per-

sonal merits without the aid of party names.

But there is little doubt that political conscious-

ness in Philadelphia does not yet require such

advanced steps. The overwhelming vote by
which the new charter passed the legislature is

not significant of the extent of educated public

opinion demanding it. An important element

among the legislators who voted for the charter

first out-heroded Herod in their efforts to kill or

emasculate it, turning to its support at the last

moment only for reasons of supposed political

expediency. Without the utmost pressure from

Governor Sproul and from Senator Penrose and

his state organization
—and, even then, without

some compromises—the charter act would never

have become law.

It is, therefore, for Philadelphia to live up to

the charter she has been granted
—rather than

to bring the charter up to a higher level—and

the body of leading citizens, who cannot be

praised too highly for working incessantly for the

achievement of the new law, and for fighting the

harder at moments when fighting seemed all but

hopeless, will do even a greater service if they
will now give equal effort to making clear to

Philadelphia the meaning and utility of the new
bill of rights. This new charter, plus sufficient

civic consciousness, spells the downfall of the

contractor machine.

Russell Ramsey.

Chicago's Election Reforms and Fiscal

Program.—For several years Chicago's financial

affairs have steadily grown worse. As we have

previously reported,' conditions existing in De-

cember, 1917, prompted the city council to peti-

tion Governor Lowden to call a special session of

the legislature to provide a remedy, to which the

governor responded that he would do so when
the council obtained the approval of some def-

inite plan for legislation by the city's civic organ-

izations. As an outgrowth of this suggestion,

various civic bodies of Chicago did undertake to

function in co-operation with the city council,

not only with respect to revenue matters, but

also in the formulation of a constructive pro-

gram of legislative needs. The leading organ-

izations participating in a joint conference were

the association of commerce, the bureau of pub-
lic efficiency, the Chicago real estate board, the

civic federation, the city club, the citizens' asso-

ciation, and the woman's city club. Other organ-

izations co-operating later in the movement in-

cluded the Western Society of Engineers, the

Chicago woman's club, the Cook County real

estate board, the political equality league, the

Chicago woman's aid, and the committee of one

hundred.

The study which these organizations made
of the conditions developed the conclusion that

political changes as well as changes of policy

were required to correct the situation, and that

in fact the former were fundamental. The con-

ference committee of civic organizations there-

fore formulated and approved in principle the

features of a legislative program for Chicago.

A committee representing the conference acted

with a special committee of the city council in

putting the principal points of this program into

the form of bills for presentation to the legisla-

ture. The result was four bills, of which the

essential features were as follows:

1 . Non-partisan elections for aldermen, mayor,

» NATI0K.4.L Municipal Review, vol. vii, p. 516.
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city clerk and city treasurer, so long
shall remain elective by popular vote.

i. Reorganization of the council by reducing
the number of aldermen from 70 to 35, one from
each ward, all elected at the same time, for four-

year terms, subject to a limited popular recall,
thus reducing the number of elections (each city
election eliminated means of saving of about
$700,000) ; this bill made the city clerk and city
treasurer appointive by the city council; it also

contained provisions calculated to insure that
the city be immediately redistricted into wards
of equal population.

3. Provision for a limited popular recall for

mayor, after one year in office, on the same
terms as for aldermen.

4. A manager form of government, the mayor
to be chosen by the city council, and to hold
oflBce as its pleasure.

TNTiile there was general agreement on these

bills, some reservations were made. The asso-

ciation of commerce, speaking through its execu-

tive committee, withheld indorsement of the city

manager plan and the recall. The civic federa-

tion conceded the recall (on condition that it be

limited in nature) only in deference to the view

of many other organizations that approval of a

four-year term for aldermen could not be se-

cured without such a provision, and through a

desire not to hamper the general program. The

city council, on the other hand, indorsed only
three of the bills, going on record as being op-

posed to the manager plan. It also recom-

mended 50 wards instead of 35.

In spite of the lack of complete unanimity

upon the manager plan and the recall, the con-

ference committee of civic organizations favored

the passage of all four bills, because even if ap-

proved by the legislature they required approval

by a city referendum, and the committee advo-

cated the giv'ing of an opportunity to the people
of Chicago to express themselves on the issues

involved. The bills, however, were subjected

to considerable modification by the legislature.

The non-partisan election bill was made applica-

ble only to aldermen. The number of wards

was increased to 50, and the number of alder-

men reduced to that figure, providing for one

from each ward. The recall and the manager
plan failed of passage.

The net gain of the program, therefore, is a

council, reduced from 70 to 50 members, to be

elected on a non-partisan ballot; but the bills

embodying these provisions, as already stated,

require ratification by a popular referendum.

A subsidiary referendum is provided by which
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the voters may indicate whether they wish the
aldermen elected for two or four years.
A bill was also passed discontinuing all legal

holidays now allowed on account of elections,

except the holidays falling upon the biennial gen-
eral state election day.

On the financial side, the finance committee
of the city council prepared a budget for 1919

amounting to $36,000,000 for general purposes,
and requiring a tax rate of $!2.85 in place of the

existing rate of $1.20, which is the maximum
allowed by state law. The bureau of public

efficiency, acting specifically on its own behalf,

but generally on behalf of all the groups, served

notice that this was not satisfactory and that

the council's proposal for an increased rate

woidd be opposed unless there were conferences

and agreement with the civic organizations.
This notice was respected by the finance com-

mittee, and after much study the civic organiza-
tions proposed a reduction of the budget to

$28,000,000, with a $2 tax rate.

The fight being carried to the legislature, a

general tax rate of $2.15 was granted, based on

existing valuations, and a time limit of three

years was put upon this rate. Provision was
also made for changing the assessed valuation of

property from one-third to one-half of the real

value for the purpose of increasing the bonding

power of the city by about $27,500,000. In

order not to increase the taxes unduly, the rate

is to be simultaneously scaled down propor-

tionately. This will mean that at the new val-

uation the rate for the city will be $1,435.

The school tax was also increased from $1.20

to $1.80, the Cook County corporate rate from
45 cents to 55 cents, and a special tax of 4 cents

for mothers' pensions was granted to the county.
As showing how many tax levying bodies

exist in Chicago, the legislature had to pass
about CO tax levy laws adjusting the rates to the

new valuation.

*
An English Tax on Political Ambition.—

Taking a sporting chance may become a popular
eflort among aspiring statesmen in England.
The new election laws allow nearly anyone to

become a candidate for parliament, but require

that each aspirant post a forfeit of $750. If he

obtain one-eighth of all the votes cast, a candi-

date's forfeit is returned to him. Otherwise his

bet upon his own popularity goes to the public

treasury.
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National Municipal League Prizes.—
The committee on prizes has announced that the

William H. Baldwin prize of $100 for 1920 will

be awarded for the best essay, not to exceed

10,000 words, on "The Present Status of the

City Manager Plan and Its Application to Small

Cities and Towns," or
" The Influence of Foreign-

born Leaders in Municipal Politics." The prize

is offered to undergraduate students registered

in a regular course in any college or university

in the United States offering direct instruction

in municipal government. Essays submitted in

this competition must be forwarded not later

than March 15, 1920.

The Morton Denison Hull prize of $250 for

the best essay on a subject connected with

municipal government is offered to post-grad-

uate students who are, or who have been within

a year preceding the date of the competition,

registered and resident in any college or uni-

versity of the United States offering distinct

and independent instruction in municipal gov-

ernment. Any suitable subject for an essay

not to exceed 20,000 words may be selected by a

competitor for the Hull prize provided it be

submitted to the secretary of the league and

approved by him at least thirty days before the

time set for the close of the competition, which

is September 15. 1920.

Duplicate type^vTitten copies of all essays in

either competition must be delivered to an

express company not later than the date set,

addressed to Clinton Rogers Woodruff, Secre-

tary of the National Municipal League, North

American Building, Philadelphia, Pennsyl-

vania, and marked "For the (insert here the

name of the) Prize." Competitors will mark

each paper with a nom-de-flume and enclose in

a sealed envelope the full name, address, class

and college corresponding to such nom-de-plume.

For any additional details concerning the

scope and conditions of either competition,

inquiries may be addressed to the Secretary.

if

Cleveland's Lax Law Enforcement Crit-

icised by Grand Jury.
—A special grand jury

which has been investigating crime conditions

and the administration of justice in Cleveland

severely criticised in its report the official conduct

of the director of public safety and the county

prosecutor, declaring them to be inefficient

and unfit for office, and recommending their

resignation or removal. The report also de-

clares that the vice squad has failed to perform

its duty; that pool and grill rooms are the rendez-

vous of criminals; that gambling, the selling

of pools, and prostitution have flourished largely

without interference; that the system of bail

bonds furnished by city councilraen and other

public officials is a travesty on justice; that by
a certain class of lawyers exorbitant fees are

exacted from unfortunates; that judges of the

common pleas and municipal courts have too

freely exercised the power of parole and of the

suspension of sentences in criminal cases; that

the non-partisan ballot in the election of judges

has increased political influence in the disposi-

tion of criminal cases; that the exercise of the

power of the director of public welfare to parole

prisoners from the correction farm has encour-

aged the commission of crime; and that, in

general, it is a collection of forces, rather than

a single force, which has caused the criticism

and "crime wave" in the county and city.

The grand jury also returned eleven indict-

ments, most of them for perjury in connection

with bail bonds.

Cleveland's crime investigation was insti-

tuted after Common Pleas Judge Willis Vickery,

in November, 1918, issued a statement in which

he said conditions in Cuyahoga county were

alarming, and urged that the Cleveland bar

association act to eliminate undesirable mem-

bers of the profession.

Shortly after, a special investigating com-

mittee of the bar association was named. This

committee reported that "justice in Cuyahoga

county has broken down as the result of tolera-

tion, laxity and inefficiency in public office, and

leniency to criminals."

A plea then was made for a state investiga-

tion of conditions, and Governor Cox named

W. L. Day and W. D. Wilkin special state

prosecutors, to conduct such a probe.

Since February Messrs. Day and Wilkin have

served without pay in gathering evidence and

presenting it to a special grand jury, authorized

by a special act of the legislature. Hundreds of

witnesses have appeared before the jury.

*

A Notable "Welcome Home" Celebration.—
Because of the centennial celebration of one of
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its industries, the town of Southington, Con-

necticut, will have one of the most elaborate

"Welcome Home" ceremonies and festivities for

its soldiers of any town of its size in the country.

The Peck, Stowe and Wilcox Company, hard-

ware manufacturers, will celebrate on August
29 and 30, the closing of one hundred years of

hardware manufacturing in Southington. In

recognition of the occasion they are having built,

to donate to the town, a massive memorial to

all its soldiers, which shall serve as a base for

a Bag pole and flag, also to be given by this

company.
The occasion will be utilized as a fitting one

on which the town may pay honor to its returned

soldiers of the great war, and also as a general

"home-coming" time for former residents of

Southington as well.

Speakers of national prominence, a pageant

dramatizing the military and industrial history

of the town and state, and a military parade will

be other features of the celebration.

Ten thousand people are expected to attend

a huge community picnic which the Peck, Stowe

and Wilcox Company will give the day before

these features of the celebration.

Municipal Shakespearean Performances.
—London is to provide municipal Shakesp)earean

performances for its school children, a significant

innovation adopted at a recent meeting of the

L. C. C. education committee. The decision

came about as a result of a deputation received

from the London Shakespeare League with

reference to: (i) The question of the establish-

ment of a municipal theatre for London; and

(ii) a proposal that the presentation of classical

and high class drama should receive municipal

support.

The general purposes committee, being of

opinion that the value of the acted drama as an

adjunct to the council's educational system was

a question upon which it ought to have the views

of the education committee before considering

the matter in its wider and more general aspect,

asked that committee for observations on the

educational considerations involved in the two

proposals submitted by the league. The com-

mittee had an opportunity of considering the

views of a number of head teachers and others

interested in the movement for the organisation

and extension of children's Shakespearean per-

formances in London, and came to the conclu-

sion that the time has now arrived when the

council should take same steps with a view to

consolidating the work which has been set on

foot mainly on the initiative of certain head

teachers,

*

Municipal League of Indiana to Reor-

ganize.
—While the limitations of our space

ordinarily preclude comment on meetings of

state municipal leagues, there is special interest

in the action taken at the recent convention of

the municipal league of Indiana to reorganize

along more effective and eflBcient lines in view

of the many changes which war work and war

problems have effected in cities. A committee

headed by Robert E. Tracy, director of the

bureau of government research for the Indianap-

olis chamber of commerce, was appointed to

prepare a new constitution and a plan of action.

A notable address on the model city charter was

delivered at the convention by Mr. Tracy.

*
State Association of County Comptrollers

Authorized for Pennsylvania.
—A recent act

of the Pennsylvania legislature authorizes

the county comptrollers to organize a state

association and hold meetings for the purpose of

discussing questions relating to their duties.

The new association is planned along the lines

of the state association of county commissioners,

with which it may meet jointly. County

comptrollers, deputies, and comptrollers' solici-

tors are to be allowed traveling expenses for

attendance upon the annual meeting.
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VIEWS AND REVIEWS
It is a stigma that has been flung at

lis before. The politician, securely
The attempt to organize Russian grounded in his purposely shabby

politics by trades and classes has free headquarters and his wide cos-

developed among our radicals a lot mopolitan acquaintance, often voices

of suggestive discussion of govern- his forgivable sense of superiority in

mental forms—discussion which, for democracy over the "high-brows" of

once, does not find forerunners in the the city club, he appeals to class

annals of our National Municipal prejudice against the high-brow pro-

League. We talked about the recall grams and sets up the conflict as one

years before the nation heard of it, between "us common people" and
but we have never talked of Soviets "yonder kid-gloved millionaire-fin-

or guild socialism and like everyone anced dilletantes." That such char-

else are caught unprepared for on- acterizations have nothing to do with

slaughts upon the very axioms of the merits of the program at issue does

democracy. Admitting as we do that not prevent them from often swinging
our democracy is far from perfect, elections or blocking progress. Civic

we cannot defend it in its present associations often reach out an embar-
state as passionately as do the tories. rassed ineffectual hand toward organ-
And when we trot out our orderly ized labor and keep their dues as low
little list of reforms designed to make as possible. We know of dollar-

our democracy so responsive, obedient membership civic organizations which
and eSicient that the lawful tradi- hook arms conspicuously with labor

tional route will be the shortest and or farmer leaders by reason of success-

easiest way to anybody's utopia, we ful personal approach by their secre-

are curtly dismissed by the radicals taries, but their finances betray the

with the condescending explanation fact that their ostensible constituencies

that these are mere bourgeois reforms, are not real. If we reduced our dues

They are not bourgeois reforms; as we probably ought, our National

their advantages accrue uniformly Municipal League, though expanding
to all kinds of movements. But it is in size, would alter little in its basic

true that the constituency of almost single-class character,

all civic reform movements is made up We are not deploring it altogether;
of well-to-do business and professional it means only that most people, pressed

people. in the struggle for a living, consider
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that they have no leisure, energy or

money to devote to political reform.

Participation in civic activities, partic-

ularly of the academic type, is a taxable

luxury which most persons deny them-

selves. The occasional fanatic who neg-
lects wife and children in a passion for

public work, does not excite admiration.

And so civics remains bourgeois!

II

But if these reasons for the limited

single-class interest in civics seem

reasonable, are they conclusive? Must
it always be so?

Contradicting all experience, here

comes the Farmers' Non-partisan

League with its $16 membership fee

successfully and repeatedly collected

from "low-brows." Sense of griev-

ance or class spirit will not adequately

explain that, nor will political sales-

manship! How many towns have

discovered in a Red Cross drive a

tremendous new array of "joiners"
and "givers." A Chicago settlement

is reporting that it finds unexpectedly

important support among neighbor-

hood shopkeepers and tenement

dwellers. The associations and chari-

ties that always had begged for small

change and trivial attention were

astounded during the war at the

giving-power and working-power of the

whole public as distinguished from the

familiar shining marks. Mr. Butten-

heim shows sleepy chambers of com-
merce that they can make their dues

ten times as big and multiply their

membership too.

Ill

To convert civics from the play-

thing of the business and professional

classes to a mass movement of uni-

versal interest is largely a question of

preaching our proposals of reform in

terms of a high crusade for liberty

rather than in the terms that appeal
most to these classes. The initiative,

referendum and recall spread with

amazing rapidity without much bour-

geois support because the intent of

those devices of government was

obviously liberty
—not "lower taxes"

or "business-like government" or

"efficiency," the type of catch-phrase
that the merchant and the lawyer
are quickest to appreciate. Propor-
tional representation benefits in the

same way to a lesser extent and has

long enjoyed socialist and labor recog-
nition. The other reforms must

emphasize the same line of thought,

although to bourgeois minds such talk

seems less practical and convincing.
The propaganda for the city manager
plan, for instance, has been persistently
couched in terms of democracv, vet

the typical chamber of commerce
director will promptly discard that

material to praise its "business-like"

advantages and wonder vaguely why
labor does not forthwith enthuse.

On behalf of the non-partisan mu-

nicipal ballot, it is pleasantly urged
that national issues have nothing to do

with local ones, thereby missing the

chance to stir common Vjlood with

the revelation that a partisan ballot

gives the machine a 30 per cent head

start. A forum audience will be

cool to the short ballot idea when

described, as it so often is by un-

schooled defenders, as a scheme of

giving the governor power to choose his

own cabinet, but the applause comes

when the long ballot is pictured as an

ambush whence the people get potted!

Unquestionably modern civics can

be popularized but it will require

shooting over the heads of many who
are the surest and promptest friends

of civic reform and giving to the

propaganda what will seem to them an

almost fearsomely shirt-sleeve manner!

Richard S. Childs.



THE HOUSING SHORTAGE
BY JOHN J. MURPHY

Ex-Commissioner, Tenement House Department, New York Ci'y

earning ability as expressed in dollars,

sought accommodations of a character

Were it not for the fact that housing more costly than he had been accus-

shortage is testified to by so many tomed to inhabit. In New York, for

unimpeachable authorities, one might example, the cheapest type of tene-

be pardoned for doubting its existence, ment apartment became a drug on the

Save for the normal increase of popu- market. It had been formerly occu-

lation due to births, there are no more pied and then vacated by immigrants

people in the United States than there coming to live in the city. Under the

were three or four years ago. Not new dispensation nobody would take

alone has immigration stopped, but it at any price, with the result that

the tide has turned the other way. tenements which would accommodate
Hence housing shortage must be re- one hundred thousand people lie idle,

garded as sporadic and not universal. These accommodations, while not so

For every new house required by a bad as to come under the ban of the

family in a newly congested area, law, are nevertheless generally of low
there is probably a vacant old house grade.
somewhere. The war merely acceler- The city confronted with this prob-
ated to a tremendous degree a tend- lem had no machinery to meet it,

ency of population to concentrate because the problem had never arisen

already arousing much misgiving hitherto and governments are only

among the thoughtful. The "back equipped to deal with things that have

to the land" movement has been happened. The only relation of the

overwhelmed by the "forward to American city to housing is one of

the city" movement. Wages which restriction; to limit the area of lot

seemed extravagant even to city which may be occupied, to require
dwellers exercised their normal effect light and ventilation, and to insist on

upon country people to whom they a suflSciently stable form of construc-

must have looked phenomenal. To tion to ensure that buildings will not

many of them it must have seemed be dangerous to their occupants or

that they would only have to work for passers-by. The cities had left the

a year or two for such wages in the city question of providing houses entirely
and then return to their . country to the operation of the law of supply
homes to live for the rest of their lives and demand. Private agencies were
on accumulated capital. They little in a rather helpless condition when
dreamed that the cost of living had the demand came. The needs of the

risen higher than the price of labor. war had absorbed a large percentage
The first effect of the influx was, of of the floating capital. Labor was

course, to cause spirited bidding for dear and scarce; building materials

the accommodations available, with commandeered by the government in

incidental increase of rents all around, many places, and bringing i>rices

The workman, proud of his increased unheard of a couple of years before;

461
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clearly, only buildings holding out the present. This restriction is the

prospects of extravagant returns taxation levied upon buildings. There

would be projected or constructed, is no doubt that this form of taxation

The cost of building had advanced even in normal times tends to prolong
from 35 to 75 per cent, according to the life of old buildings and prevent
the type and size of buildings, the the erection of new ones; but at a

percentage of increase being greater time like the present it ought to be

for small than for large buildings, obvious to the least thoughtful that such

The only factor which depreciated in restriction should be removed until

price was vacant land, because land- building has caught up with normal

owTiers, having to pay taxes and being demand. The suggestion has come
unable to derive revenue from their from most responsible quarters that

land, were more inclined to sell. new buildings erected within the next

Under the circumstances many two years should be exempt from tax-

political and public bodies were organ- ation for seven to ten years. Such a

ized to take action, but most of their policy would greatly stimulate building,
activities were mere benevolent ges- It may be presumed that if it

tures calculated to impress the rent- had no opponents it would have been

paying public with the fact that these adopted. Its opponents are chiefly

bodies were sympathetic. Indeed those who believe that such a policy
their activities in some respects were would give rise to serious discontent

harmful rather than helpful. They on the part of owners of existing build-

tended to impress the landlords with ings who would protest against being
the extent of their power by making called upon to pay taxes on their owm
the shortage seem more acute than it buildings if there was a tax-free build-

actually was and by raising the cry of ing alongside. The force of this

"profiteer," they discouraged persons objection may be conceded, but it

who might have been induced to go must be remembered that the abnor-

into building investment from doing mal rise in prices has given a great

so, because in other avenues of invest- bonus to owners of existing buildings,

ment capital was being employed Another objection comes from those

at larger returns without bringing who view with suspicion almost any
reproach upon its owner. The one proposal which seems to point in the

thing which the cities might have done direction of what is known as the

which would actually have relieved single tax. To those it may be

the situation was not done by any of answered that if a proposal has value

them so far as the results show. it should not be condemned because it

is merely a minor plank of an obnox-

ious platform. We would still be miles

away from the single tax which pro-
In the early part of this paper it poses to eliminate all taxes excepting

was pointed out that the chief relation a tax upon land values,

of government to housing is one of Pittsburgh and Scranton are exam-
restriction. To the extent that restric- pies of cities which have gone some
tion requires safe and sanitary con- distance in the direction of exempting
struction, it is a public necessity, improvements and the report is that

but there is a form of restriction they are satisfied with their experi-
which is always more or less an evil, ment. If the policy should not work
but particularly so at a time like out as anticipated, repeal of the
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measure would be easy. Of course,

there is no answer to those objectors,
if what they fear is that the proposal

may be so beneficial, that the people
would want to extend it and make it

permanent.
After more than a year's study I

have found no other way which offers

any practical solution of housing

shortage. The public must choose

between this solution and the struggle

for years with the problem of con-

stantly rising rents and the acceptance
of deteriorated conditions, for land-

lords will not only raise rents but will

refuse to keep their buildings in the

comparatively good condition that

has obtained for some years back,
when instead of tenants seeking
accommodations at any price, land-

lords were seeking tenants. Compe-
tition among landlords for tenants is

the most effective regulator of upkeep
and rents.

PUTTING THE PUBLIC INTO PUBLIC
HEALTH

BY CARL E. McCOMBS, M.D.

Chief of the Dimsion of Public Health, New York Bureau of Municipal Research

Ask any group of public health

workers how to secure efficient public
health administration in our cities and
almost invariably two bromidioms will

be elicited in reply. These are:

"Educate the public to demand effi-

cient health administration" and
" Take

the health departments out of poli-

tics." At first glance both of these

answers seem to be sound and appro-

priate, but if we analyze them more

closely it will be apparent that they
are absolutely incompatible. Let us

suppose that the public has received

all the education in public health

matters possible, and that it demands
efficient public health service. How
is it going to get it if we "take the

health departments out of politics?"
What means has the public for enforc-

ing its demands? "Public opinion,"

you say; but what does public opinion
amount to unless that public opinion
is capable of being exj^ressed at the

polls and in the ballot? If education

of the public in health matters is

essential—and this goes without say-

ing
—

'then, instead of taking health

departments out of politics, we must

put them into politics and give our

educated public an opportunity to

secure through the ballot the kind of

health service it wants. If the public
wants efficient health administration—
it can have it; if it doesn't want it, no

power on earth can force it to accept it.

From the very beginning of health

administration in this country, the

efforts of those who strove to make
health administration adequate and
efficient were directed toward develop-

ing a type of health organization which

would be as far removed from political

influence as possible. In order to

take health legislation out of the hands

of politically selected municipal coun-

cils or boards of aldermen, boards

of health have been created with

broad powers to devise health regula-

tions. It is argued in defense of this

idea that the municipal council, board

of aldermen or other municipal legis-
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lative body is a political body; that

it is not adequately informed in public

health matters; that its members are

more influenced bj' partisan politics

and so it is necessary to have a board

of health which can act independently
of the municipal law-making body in

devising and putting into effect the

necessary health legislation.

II

The arguments thus made in behalf

of this method of health administra-

tion are all defensible but the conclu-

sion that an independent law-making

body is essential is not sound. How
can we ever have municipal legislative

bodies, non-partisan as regards public

health, informed as to public health,

and prepared to pass the necessary
health laws if we take away from such

bodies the opportunity of becoming
informed, intelligent non-partisan sup-

porters of the public health movement ?

Furthermore, since the municipal coun-

cil is a body elected by the people,
what body is better adapted to carry
out the will of the people as regards
health laws? If we believe in our

democracv, if we believe that our

government is a government "of the

people, by the people, and for the

people" then the people ought to be

made co-responsible with the officers

of government whom they elect, for

the efficiency of the government.
We hear much about how to get

eflBcient democracy—and all sorts of

schemes have been devised to make
it efficient—by instituting elaborate

systems of checks and balances; by
creating all sorts of boards, commis-

sions, and committees to divide respon-

sibility on the theory that two heads

or several heads are better than

one; by sidetracking responsibility of

government officials in one way or

another. All of these devices have
failed and will always fail for the

element of true democracv is not in

them. Talk of educating the public
to demand efficient government is

balderdash if it does not mean educa-

tion in the intelligent use of the ballot

and then an opportunity for the public
to use it. Talk of efficient health

administration is breath wasted unless

health administration is made respon-
sive and responsible to the will of the

people. The way to improve munici-

pal health administration is not to

"take municipal health departments
out of politics"

—but to throw them

frankly into politics and let the public
determine whether it wants a healthy

city or an unhealthy one !

It is most important in developing
this idea of responsive and responsible
health administration that the organ-
ization of a municipal health depart-
ment shall be so made that responsi-

bility to the public will be directly

placed upon the elective officers of the

city. There should be no part time,

near paid boards of health, robbing
the elective municipal legislative body
of its legitimate functions of health

legislation. On the contrary, full

responsibility for health legislation

should be fixed, where it rightfully

belongs, on such elective legislative

body. There should be a commis-
sioner of health or health officer

appointed by the mayor or head of the

city government and responsible

directly to him—not to any other

board, commission or committee.

Then and only then can the public

exercise suffrage competently. Then
if health administration is a failure,

those responsible for its failure are

readily reached by the voters.

But, you say, the public is not yet

sufficiently informed about public
health matters to act intelligently in
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removing from office those who have

failed adequately to safeguard the

public health. Even granting that

this be true—and there is no reason to

believe that it is true—there is only
one way for the public to learn to use

the tools in its hands, and that is by
using them. The public will go wrong—it does go wrong time and time again—but it can learn only through its mis-

takes and it does learn, depend upon it.

Ill

So instead of trying to take munici-

pal health departments out of politics,

let us put them into politics! Let us

put the public into public health! If

we believe in representative govern-

ment, why not make our city govern-
ments represent something besides

themselves? Heads of city govern-
ments have been elected because they

promised reduction of the tax rate

but without any declaration as to how
they would reduce it;

—
they have been

elected because of their promises to

give the city new streets, new systems
of transportation, new public buildings
and what not. And when they have
failed to live up to those promises

they have not often been re-elected.

But so far as the wTiter knows, no
candidate for public office has ever

been asked what he is prepared to do
for the health of the community. The
time is coming,

—and it is not far off,
—

when the candidate for public office

will be obliged to declare himself on

something besides the tax rate and
other usual "issues" of the political

campaign. He w^ill be obliged to say
what he will do for the health of

industrial workers; what he will do to

prevent unhealthful housing condi-

tions; what his attitude is with regard
to hospitals and dispensaries; how he
will contribute to the prevention of

infant mortality; what he will do to

guarantee a clean pure milk supply.
These are campaign issues of vital

importance and the public knows it.

As a matter of fact the public does

know more about health than the

politicians. The widespread propa-

ganda for health has not been wasted
effort.

Given a mayor or head of a city

government and a board of aldermen

elected on a platform which embodies
the demands of the public for adequate
health protection

—and given a trained

health executive appointed by the

mayor as the technical head of the

health department, health work can

be properly developed and financed.

But unless these things are done such

progress as is made will be halting.

There will be no certainty that the

efficient work of one administration

will be continued in the next adminis-

tration. One need not go beyond
New York City to find proof for this

statement.

Let us suppose that all of the organ-
ized groups of citizens in a given com-

munity, including the medical socie-

ties, the nursing associations, chambers

of commerce, labor unions, women's

clubs, fraternal organizations and other

civic and social agencies, were to

come together and agree upon a health

program based on certain broad general

principles
—all petty differences of

opinion being laid aside. Then sup-

pose this program were given wide

publicity so that everyone in the

community would know about it.

Suppose, too, that candidates for

election to municipal office, mayor,
aldermen, etc. were required to ap-

prove or reject this program as one

of the campaign issues, not by vague

generalizations or by inference but

definitely and by direct statement

which may be made a matter of
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record. If the publicity campaign about that—and if it is given an
were properly conducted, it is pretty opportunity to find out what the

certain that the candidate who failed health issues are and an opportunity
to make this health program a plank to use its vote intelligently, it will

in his platform would stand little demand public health in no uncertain

chance of election. The public wants tones. This is the way to put the

public health—there is no mistake public into public health.

CITY PLANNING IN FLESH AND BLOOD
BY WHITING WILLIAMS

Formerly Secretary Cleveland Federaiion for Charity and Philanthropy

Among our large cities Cleveland easily ranks first in the enterprise

and forethovght with which it has attacked its humanitarian problems
and taken care of its people. This article sketches its history along

these lines. : : : : : : : : : : : : : : : : : :

"The city of the future must not be

allowed to happen.'"
: The words are those of ex-mayor,
now Secretary Baker. Their context

gives them especial reference to the

civic activities which directly affect

the welfare of the city's human beings.^

It is hardly too much to say that this

thought has been more definitely and

continuously at the back of the civic

mind of Cleveland than of any other

of our larger cities. It may be sug-

gestive, accordingly, to take a look at

Cleveland's development in the city-

wide organization and co-ordination of

its resources for the solution of its

human problems and the general
betterment of its people.
The harnessing of one man-power

with another and another in the man-
ner called organization is for the most

part the child of necessity; it is born

in the travail and stress of great crises

when the threat of some common
disaster must be met with all the

strength the group can by every means

»"The Challenge of the City," N.D.Baker.
The Social Year Book, 191.3; The Cleveland

Federation for Charity and Philanthropy.

furnish and make effective. Thus
after the formation of the civil govern-
ment, a little public library and a

modest school, one of the first great
threats affecting alike the lives of a

group of Cleveland's citizens was

presented by the trying winter of 1827

when the workers completing the

Lake Erie—^Ohio River Canal found

themselves in serious financial straits.

So, also, in the early thirties the crisis

of cholera epidemic brought into being
a "public health committee." This

body proceeded to make what must
have been a very sad beginning of the

now common practise of spending city

money for welfare purposes; it bought
at public expense a public hearse! Its

active use resulted in the establish-

ment of several orphanages. A little

later the nation-wide financial crisis of

'37 required the town's united powers
for the relief of the prevalent destitu-

tion. Still later the Civil War called

into life a great number of hospitals
and other organizations.
So through the decades up to the

seventies and eighties the story of

organization is the story of emergency
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recognized and at least to some extent

met. By that time the whistles of

the town so advantageously located

"where coal and iron meet" began to

be heard, like the shots at Lexing-

ton, around the world. Small chance

indeed for the planning of a city!

With the pouring in of multitudes

anxious only to get as close as possible

to the factory gates, the emergency
became chronic!

Under such circumstances it was
difficult enough to keep within even a

few laps of the most obvious and
mechanical responsibilities of govern-
mental or civic administration. In

many connections the report of years
of effort on the part of a few leaders

had to be summed up in the words

once used—not altogether sadly
—by

a chamber of commerce committee

secretary, "An atmosphere has been

created." For that reason it is almost

useless to try to ascribe parenthood to

the different activities set in motion

for the handling of the various situa-

tions which had to have attention.

THREE FORCES FOR PROGRESS

It is certain that, among many, three

of the chief sources of impulse for

the more broadly organized effort on
behalf of the city's flesh and blood were

Mayors Tom Johnson and his successor

Newton Baker, and the chamber of

commerce. The last, naturally, has

had the longest connections with the

famous "group plan" for the buildings
to form Cleveland's civic center. The
success of this dream has undoubtedly
helped immensely to the pursuit of

less tangible civic objectives. Al-

though far from always in agreement
with each other on public policies, the

three have all been remarkable for their

interest in the human concerns of a
modern city.

"Wlien Tom came in, all the parks

—and they were far from as numerous
then as they are now—were covered

with 'Keep off the grass' signs. They
didn't last long with him, I can tell

you!" is the way any Clevelander is

likely to describe one of the earliest of

the doings of the "People's mayor."
Great numbers of public tennis

courts were put in the parks as well

as attractive baseball diamonds. City
hall approval was given to the organi-
zation of the Cleveland amateur
baseball association. This became a

very flourishing organization, often

staging free games in Brookside Park
for crowds of 80,000 and over.

Mayor Johnson's connection with

the establishment of three-cent street-

car fare is too well knoi^ai to require
mention here, as is also, doubtless, his

realization of a colleague's dream in

what is known as "Cooley's farm"—
where, scattered about at suitable

distances on the top of a beautiful

ridge are to be found the city work-

house, the infirmary, and the tuber-

culosis sanatarium, all maintained

with the help of the recreating, out-

door labor of the prisoners.

The rewTiting and humanizing of

building and sanitary codes were other

advances accomplished by the three

forces mentioned though begun in the

time of the man whose monument

to-day relates (not without opposition
and denial) that

He found us groping leaderless and blind

He left a city with a civic mind.

He found us striving each his selSsh part

He left a city with a civic heart.

In the two terms of Mayor Baker

municipal ownership and management
extended farther into the field of

electric light and power, super\'ised

playgrounds, bath houses at the

beaches, super\ased private dance

halls, three-cent lunches, and chap-
eroned public three-cent dances in the
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parks. All these and more, together
with employment and immigration
bureaus, were in 1913 made part of

the new charter which represented in

its welfare department the farthest

advance at that time in the acknowl-

edgment of the city's responsibility

for the active promotion of the

happiness and good of its men,

women, and children. ^

THE CO-ORDIXATION OF BENEVOLEXCE

It goes without saying that the

extremely rapid influx of foreign popu-
lations—in 1910 the proportion of

foreign-born and born of foreign

parents was 75 per cent^—called into

being a great number of more or less

organized private benevolences. The
chamber of commerce was the first in

the country to see the need of working
with these not only for the elimination

of the needless or unfit but also for the

co-ordination in some measure, of the

others. Its example has been followed

by business men's organizations in

nearly three score other cities since.

Out of the attention to this field soon

came the country's first serious study
of the nature and boundaries of the

financial support of these enterprises—with the discovery that contributors

of $5 or more constituted less than one

per cent of the population! From
' Other cities organizing welfare departments

since then are: Denver, Houston, Dallas, St.

Louis, St. Joseph, Omaha, Duluth, Chicago,

Dayton, and Columbus.
^ The Americanization sub-committee of the

mayor's war relief committee makes the claim

that Cleveland was in 1910 the most foreign

large city in the country in proportion to its size,

only 21 per cent of males of voting age being

native born, and only -14 per cent of those foreign

born being naturalized. A story goes that in one

section of the city the judges of election, all of

whom had been naturalized, once refused a born

American the right to vote, etc., because he

could not produce naturalization papers!

this followed in 1913 the benevolent

associations committee's establishment

of the Cleveland federation for charity
and j)hilanthropy.

It is not too much to say that this

organization has done more than any
other to secure from a large city's

population something like the atten-

tion deserved for its complex problems
of human well-being. The interpreta-
tion of these problems and of the work

being pressed for their more or less

partial solution was made the basis

of the federation's program for the

city-wide development of the desired

financial support and constructive

progress.^
As a means of better team-work

between the allied philanthropies and
the city government, as well as other

civic bodies not primarily concerned

with benevolence, a welfare council

was organized for the exchange of

welfare information and plans on a

completely city-wide basis. Early in

1917 its function was taken over by
the federation which has widened its

responsibilities under the new name of

the welfare federation of Cleveland.

Its scope is indicated in the repre-

sentation of the sixty-six benevolences

for which it assumes the financial

burden and twentv others, such as

the chamber of commerce, municipal

league, the various federations of

3 The aim of the entire publicity program was

set forth in the "Social Year Book" of 1913

which Professor F. G. Peabody said "made an

epoch in American Charity," as follows:

1. To show the city's problems in their

broadest and deepest reaches and at the same

time to reduce them to their simplest factors;

2. To describe the city's activities and agen-

cies which have been organized at various times

and are now united in an attempt to solve these

problems;

3. To secure the interest of every person in

Cleveland in these problems and in the activities

and agencie ; aimed at their solution as his or

her problems and his or her activities and agencies.
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churches,^ women's clubs, labor, and

Jewish charities, the Cleveland founda-

tion, the city departments of safety

and of welfare, the board of education,

the courts, etc., etc. Its broad interests

are also indicated in its committees on

recreation, delinquency, standards of

living, social legislation, education,

health, and public administration.

The federation, under both the old

and the new names, has accomplished
much in the way of co-ordinating the

work of the various agencies acting

mainly through subsidiary functioning

groups. Illustrations of these groups
are the hospital council, the conference

on illegitimacy, the association for the

crippled and disabled, the council of

girl workers, the children's conference,

the negro welfare association, and the

committee on delinquency, recreation,

institutional efficiency, and budget

planning. These groups are repre-

sentatives of the various forces inter-

ested in the problems indicated and
have studied their problems, mapped
out programs, established standards,

eliminated waste and friction, increased

co-operation, and efficiency, initiated

co-operative purchasing,
—in short de-

veloped the "Team work for a better

Cleveland" which is the federation's

fundamental principle.

The welfare federation is thus the

final outcome of the chamber's original

belief that public welfare work, even

though maintained by private effort

deserves and requires some kind of

public oversight. As indicated by
its components and committees, the

federation embodies the democratic
ideal of completely citj'^-wide co-ordi-

nation for securing the uttermost

1 The federation of (£00) churches, among
other good things, enforces a rule forbidding the

location of new church enterprises within a third

of a mile of an old one. Its social betterment

committee deserves much credit for the elimina-

tion of the segregated vice district.

effectiveness for all the resources

organized to meet the huge, compli-
cated, and serious human needs of a

city. The thought has been to pass
the work over to city direction and

support as fast as the city treasury and

public methods permit, the private

energies to continue free for social

exploration and pioneering.
The war chest is the result of apply-

ing the federation plan of financing to

war needs. Over 300 American cities

adopted this form of securing sufficient

funds to cover the needs of war chari-

ties by one big drive, reaching the

entire community and securing from
each person according to his ability.

The Cleveland victory chest drive of

May, 1918 secured over $10,000,000

from 300,000 contributors, a gift from

every third inhabitant and averaging

$33f each.

FUNDAMENTAL STUDIES

The very important duty of learning
the fundamental nature of some of the

larger civic problems has been assigned

by the federation to one of the con-

stituents, the Cleveland foundation.

Organized by a trust company but

with its control in the hands of the

three of its five trustees who are

appointed by public officials, its survey
committee has endeavored to secure

an intelligent public by making inten-

sive studies of such vital matters as

the schools and, later, recreation.

Though only established in 1913, a

total of something over fifty millions

has already been arranged to come
into the foundation's possession for

the common good after various heirs

have enjoyed the income for the

different periods specified.

Such a fund and such a method of

scientifically studying the basic needs

of the community will immensely
lessen the hitherto haphazard defini-
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tion and assignment of testamentary
benevolent funds. By calling atten-

tion to some of the larger root problems,

also, it will greatly help to lessen in the

future the chief obstacle in the way of

the alliance of the welfare activities of

every city
—the highly personal and

fortuitous initiation of benevolent

activities.

In a city so engulfed by new popula-
tions from other lands almost every
conceivable kind of agency has had

abundant opportunity to dig itself

into the sympathy and the more or

less close personal relationships of

enough of the public to insure a

more or less precarious existence. The

particular welfare problem discovered

by it and, for a number of years given
attention by it and it only, comes quite

naturally to seem to be its own pecul-

iar possession and property. When,

accordingly, a slightly different align-

ment of forces or distribution of

function is showTi to be desirable from

the point of view of the welfare and

progress of the community as a whole,

an almost unbelievable distaste for

team-work and "city planning" is

evinced.

At the very bottom of the develop-
ment of the idea or practise of city

planning in flesh and blood, therefore,

is the recognition of the fact that

public welfare is a public problem in

which no institution can claim per-

manent rights, and that neither finan-

cial nor moral support can be asked

broadly without a broad and compre-
hensive presentation of the facts

involved ;

—that furthermore neither

cure nor prevention can be successfully

accomplished by anything less than a

socially informed and interested public.

It is the unwillingness of a large part
of the country's social workers to

agree to all this that underlies the

comparative scarcity of such city-

wide co-ordination of organized effort

as Cleveland exhibits. Doubtless it

will some day soon be common—per-

haps taught in the colleges as "Human
engineering."^

"CLEVELAND CO-OPERATES
"

Because city-wide integration is so

difficult in this field where individual-

istic and haphazard effort has retained

so powerful a hold, the demonstration

of its feasibility and effectiveness

naturally proves notably influential

in other field of the city's life. Prob-

ably in no other city is there such a

spirit of co-operation between the

different organizations of every kind

as in the first federated community.
When the passage of the bond issue

for the city auditorium seemed highly

important, a "committee of one hun-

dred organizations" was called into

existence. Its work was so suc-

cessful that it was later set up for

the passage of street-paving bonds—
with equally satisfactory results. For
four winters the secretaries of a num-
ber of important organizations have
been meeting together very informally
for the discussion of the technique
of

"
secretarying

"
and other matters

touching the particular groups they
serve and the good of the city's people
in general. "Cleveland co-operates"
is the slogan chosen for the city by
this group.

Later exhibition of the fruit of such

practise in co-operation is the city's

record in regularly exceeding by wide

margins its Liberty bond allotments

and its Red Cross quotas.
These various purposive co-ordina-

tions for betterment here noted are

only a few of those which might be

mentioned. Numerous and signifi-

1 The charity or welfare federation movement

is now established in sixteen or more cities such

as Detroit, Louisville, Cincinnati, Baltimore,

Dayton, etc.
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cant though they are, they lack of

course the tangibleness which marks

the progress of the brick and stone

kind of city planning. They do not

exhibit the precision and the definite-

ness with which one after the other the

huge municipal buildings take their

places on the Mall according to the

program arranged decades ago. But
at least it can be claimed that Cleve-

land has "created an atmosphere" for

a community progTam of people-bet-
terment. Indeed it may be said that

it has a program, has organized for

that program's fulfillment, and is now

operating towards that fulfillment.

Doubtless the details of organization
will see many changes as things

impossible a few years ago become

possible, through better understanding
of both problem and technique. Just

now the indications are good that the

near future will see a unified, or at

least co-operative, program in both

brick and stone and flesh and blood on

the part of such groups as the w'elfare

federation, the chamber's committee
on housing and the city planning com-
mission. Perhaps to this group wnll

be added such other bodies as the

committee on industrial welfare, the

employment managers, the newspapers,
and others.

THE OPPORTUNITY TO CATCH UP

Considering the hugeness and the

suddenness of the increase which

brought the "chronic emergency" to

our cities, it is not strange that they
have been "allowed to happen."
This inflow is now temporarily checked

comparatively speaking
—in spite of

the recent influx of southern negroes.
The "emergency" is still far from met.

But there is surely a greater unity of

spirit amongst us as the result of the

common danger and of the war's

inescapable demonstration of the inev-

itableness of marching together in

all the fields of national life for the

support of a victorious firing-line.

With all these favoring circumstances

there should be at least a few leaders

in every city who will see in the present
a time extraordinarily favorable to the

'prevention of future emergencies by
far-sighted, purposive alignment of all

the forces promoting the physical and
moral w^ell-being of the whole body of

citizens. Until these human emer-

gencies are not only remedied but

prevented the "social sciences" will

hardly deserve their name.

One of the arch self-starters of the

French Revolution, Rousseau, said

"The city becomes the charnel house

of the human species
—it becomes

necessary to renew it and it is always
the country which furnishes the new
life." It is certainly too late now for

us to follow his further adv?ce and
send our children to the country for

the strength and inspiration of the

rural surroundings. Besides, Richard

Watson Gilder has show^n us a better

resource—one whose co-ordinated util-

ization will not fail to be sufficient to

our cities' needs:—
On love of city we here take our stand.

Love of city is no narrow love;

Who loves it not, he cannot love his land,

With love that shall protect, exalt, endure.

Here are oiu" homes, our hearts.

Great God above!

The city shall be noble, shall be pure!
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The elaborate and roluminous thesis which Dr. Boots wrote on the actual

operation of direct primaries in New Jersey in 1916 indicates him
as the closest student of the subject at the present time and the one icho

is best prepared to irork out just such a constructive plan of salvation

for the primary as he here proposes. :: :: :: :: ::

Only a few states have obdurately
resisted the claims of the direct pri-

mary, which, as a generally accepted

remedy for certain political ills, has

swept over the United States within

the last two decades. Indeed, the

primary or, at least, to amend it so

that the party convention shall in

effect be restored. Nebraska has just
returned to the party convention;
Minnesota is wrestling with the

question.' Idaho (direct primary
reform was successful in a majority of adopted 1909) has at the recent

the states during the first dozen years session of the legislature restored the

of the century. It seems that no convention for state offices and United

state has adopted the direct primary States senators and representatives,

since 1915 and that only three have From Wisconsin, the first state to

been converted to it since 1913. use the mandatory state-wide direct

And all is not well, apparently, primary (1903), comes the message of

with the direct primary. Recently Governor Phillip: "For my own part
have arisen reports disquieting to I regard the party convention the

those whose faith in this newer instru- proper agency to fix its party princi-

ment of democracy was wont to be pies and nominate its candidates, and

unshaken. For the last three ses- the only valid objection that was

sions of the New York legislature there urged against that system was the

has been talk of a partial return to the political caucus which nominated the

convention system. The Republican delegates. In order to obviate that

state executive committee in March feature of the convention system
of this year vetoed favorable action on which brought it into disrepute, I

a bill providing for the restoration of suggest that you so frame your statute

the party convention for nominating that the delegates will be elected by
state and certain judicial candidates the people at the regular spring elec-

as "politically unwise at this time." tion in the same manner as they cast

their ballot for their to^\'nship and

municipal officers. The jurisdiction

of the convention should, however, be

limited to state oSicers, United States

senators and members of Congress.

WEAKNESSES DEVELOPING

From California (direct primary

adopted 1909) comes news of a pro-

posal to combine the principle of the One is almost inclined to inquire how,
direct primary with that of a party especially in the progressive state of

convention. 1 "Now the progressive Wisconsin, the direct primary could

west is virtually ready to discard the 2 D^vid Lawrence in New York Evening Post,

1
Equity, January, 1919. April 24, 1919.

472
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bring about the nomination of this

advocate of reaction unless during his

campaign he concealed his designs to

spurn the ladder by which he rose.

Many voters seem dissatisfied with

the workings of the direct primary,

yet few would go back to the original

convention system. Perhaps, when
the short ballot and the merit system
will have had their fullest application,

the direct primary will give place to

preferential voting, proportional repre-

sentation and nomination by petition

only. In the meantime there will

probably occur many modifications of

the present system in the search for

improvement.
No one will deny that the direct

primary at the present time has its

imperfections. One of these defects

has been suggested by three well-

known writers on government. Pro-

fessor Merriam^ admits that it is a

question of importance whether lists

of candidates may be made by party
leaders before the primaries, but

thinks the party leaders would be

made responsible for the qualities of

the candidates presented. Professor

Munro^ takes a different view of the

accountability of the leaders and holds

that the direct primary, the result of

which is too often just what it would

be under any other system of nomina-

tion, permits the leaders, who have

really determined the outcome, to

avoid all responsibility for it. Pro-

fessor Ford^ asserts that the direct

primary makes politics "still more

confused, irresponsible, and costly."

ADMITTED DEFECTS

The following defects, then, seem to

exist in the direct primary as it is

1
"Primary Elections," 1908.

* "The Government of American Cities,"

1916 (revised edition).
* North American Review, exc, pp. 2, 4; 1909.

employed to-day. There is, first, a

failure to recognize the certainty of

political leadership under any system.
It is assumed that all the voters will be

interested in looking about over the

field to discover the persons most
fitted to represent the party as candi-

dates for the various offices. If thi.s

were true there would be little need of

printing names on the primary ballot,

of "designating" candidates for nomi-

nation, as it is called in New York.

Each voter would have a chosen

candidate in mind and would be quite

willing to write his name on the ballot-

But the great majority of the voters

concern themselves not at all with the

matter until some one offers for their

consideration a candidate, circulates a

petition for him, "designates" him.

This fact will be well recognized by any
one who has noted the extremely small

number of voters who take the trouble,

when no candidate's name is printed
on the ballot, to write in the name of

some person preferred by them for the

nomination. The voters in such a

case seem to have no preference.
But if the office is of any importance

and the chance of election is fair, some
one will have an interest and a pref-
erence. Some individual or, more

probably, some group will present his

or their preference by petition. Pre-

sumably the necessity of obtaining a

certain number of signatures makes the

signers responsible for the candidate.

They recommend him. But, with-

out argument, every one knows that

the petition requirement amounts to

nothing. Even if petitions were

signed only deliberately and conscien-

tiously, the names of the signers are

not published and the voters do not

know them.

That fact, then, constitutes the

second defect of the primary—no

responsibility anj'^vhere for the desig-

nation of primary candidates by peti-

I,
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tion. Every Tom, Dick or Harry
comes before the party voters on an

equal footing as far as the primary law

is concerned. In fact this condition

is pointed out as one of the merits of

the system—it is a "free for all." If

this were indeed true there might be

less objection than there now is. The

following quotations present actual

conditions in the state of New York:

"'Conferences,' constituted in the

same manner as the formerconventions,
have been held by the various parties

every year since the direct primary act

was passed, and in one instance a

Progressive party conference practi-

cally decided on a ticket." "In local

contests the nominees decided on by
county and other local committees have

had behind them all the organized

political strength that the leaders

could muster." "Instance after

instance could be cited showing that

the political machines are again run-

ning smoothly and that the plagues
visited on the 'independent' candidate

are many."^

SLATES STILL GO THROUGH

In Essex county, New Jersey, the

county organization of each major

party puts up each year or, at any
rate, recognizes a practically complete
slate of candidates for nomination,
not only for all the county offices but

also for United States representatives

and, in Newark (before commission

government was adopted), for the

chief city offices and for county
committeemen. In complying with

the corrupt practices act one blanket

statement of campaign receipts and

expenditures is filed for all the organi-
zation candidates in each party by one
man whom they have agreed to appoint

^ The Direct Primary in New York, H.

Feldman in American Political Science Review,

xi, no. 3 (July, 1917).

as their treasurer according to the law.

For several years the treasurer of each

party has been unchanged. Natu-

rally every man who is a candidate for

nomination on one of these slates is a

worker for every other candidate on
the list. When this fact is considered

in connection with the number of

candidates who make up each group—often well over 200—and the amount
of money they contribute, it is not at

all a matter of surprise that the slate

goes through as a rule almost without a

scratch. In the years 1912 to 1916,

inclusive, only three cases of failure to

carry through the entire slate for

county officers and United States

representatives occurred in both

parties. The two parties nominated

together during this period 196 candi-

dates for these positions. The inde-

pendent success seems small indeed.

The Democratic organization admits

only three defeats since 1908 when the

direct primary first applied to the

county area. Since the candidates

picked for nomination by the party

organizations are so uniformly success-

ful, how and by whom these candidates

are chosen becomes a question of

primary inportance.
It seems that for several years each

party organization has pursued a

defined course in determining what
men to propose to the voters of the

party for nomination. The executive

committee of the county committee

first agrees upon a slate which is then

recommended to the county committee

where a motion is regularly made to

accept it. This ratification is little

else than a formality, although theo-

retically the larger body possesses the

power to reject undesirables and

demand substitutions. One may im-

agine the influence which the more

than 300 members in each of the

county committees exert in backing,

and creating sentiment for, the candi-
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dates for nomination proposed through
them. Many voters accept entirely

their recommendations in lieu of

personal knowledge. Thus it is ob-

vious that the organization candi-

dates are almost always successful at

the primaries and equally obvious that

the average party voter has little or no

direct influence in determining who
the organization candidates shall be.

It is not intended to assert here that

the party voters are always or even

generally opposed to the proposals of

the organizations. When party organ-
izations can satisfy the desires of party
members 193 times out of 196 chances

they are to be commended. (To deny
that the organization candidates were

satisfactory to the party voters is to

deny all the efficacy of the direct

primary.) Nevertheless, it is sub-

mitted that the selective agency is by
no means properly representative of

the party voters nor even of that

portion of them, around 50 per cent,

who attend the primary. True, the

party committeemen are elected at

the primary every year. But in 1916,

in Essex county, for the 594 places on
the county committee in both parties

there were only 115 cases of contest,

and approximately 80 per cent of the

primary voters expressed a choice for

committeeman. In Middlesex county
there were 21 contests in 152 places,

and in Salem county there was no
contest in 44 places. These facts

indicate that the committeemen are

regularly organization men. It is

not very strange that the party voters

pay so slight attention to the election

of these party officials for nominally

they have little authority in the

exercise of which the voters are

interested.^

'

The facts for New Jersey are taken from the

writer's dissertation, "The Direct Primary in

New Jersey," 1917. In the Republican pri-

mary of 1917 eleven anti-organization men were

THE HUGHES AND SAXE IDEAS

The two defects of the direct pri-

mary just considered would be largely
remedied by the Hughes plan of legal,

responsible designation of candidates

by the party committees, with oppor-
tunityfor rival designations bypetition.
It seems that GovernorHughes intended

a primary to be held even though no

designations in opposition to those of

the party committees should be made.
As an amendment of this plan, former

state Senator Saxe (New York) pro-

posed that whenever no contesting

designation was filed the committee's

designation should become the party
nominee without a primary election.

That the necessity for a primary to

decide contests for nomination would
be obviated in this manner in a great

many instances is shown by the

following facts. In nominating 138

candidates for local municipal offices

in both parties in Salem county, New
Jersey, in 1916, there were four cases

of contest. In the years 1912 and
1915 neither party had a county-wide
contest in this county, while in the

latter year there were only nine con-

tests in nominating 153 candidates for

local municipal offices. (The decision

of these nine contests at the primary
polls cost the county approximately
$2,500.) In Middlesex county in 1916

there were eight contests in both

parties in nominating 320 local munici-

pal candidates; in Essex coimty, 33

contests in 408 candidatures. In six

counties of New Jersey investigated
the number of contests constituted 15|

per cent of the number of local munici-

pal officers actually nominated, that is,

officers for less than the county area.

The per cent of contests among candi-

dates for the county area was much

larger in New Jersey. In the 60

successful in securing nominations for assembly

in Essex county (twelve assemblymen to elect).
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assembly districts in New York City,

12 of the 120 nominations in 1916 were

uncontested; only two candidates, in

46 state senate nominations examined,
were opposed; in 16 counties outside

New York City, comprising 25

assembly districts and 11 state senate

districts, not a single candidate had

opposition in the primaries for these

offices. In the 20 nominations of

candidates for state offices there were

four contests. "As machines and

political organizations invariably have

candidates, we may take it as a correct

deduction that all uncontested candi-

dates in these counties were either

chosen by or were pleasing to the

organization.
"1

(The matter of cost may be men-
tioned here. The fall primary in 1916

cost the state of New York probably
$645,000; the same year New Jersey's

primary costwas slightly over $300,000.)

If, however, Mr. Saxe's amendment
of the Hughes plan, as suggested above,

were accepted, an election of some kind

would still have to be held in every

precinct each year for the purpose of

renewing the members of the party
committees that would be employed
to designate candidates for nomina-

tion. There would remain two objec-
tionable features of the direct primary :

the necessity of a second election and
the requirement of party enrollment

with the accompanying publicity of

the voter's party affiliation. The
latter difficulty, it is true, may be

obviated by the use of the "open"
form of primary in which each voter

is permitted to vote the primary
ticket of any party without divulging
his choice. This plan, of course, is

open to the objection that members of

one party may, and, especially if con-

tests in their own party are few, will,

participate in the nomination of the

candidates of a rival party, and are

^ Feldman, op. cit.

likely to use this opportunity to

partisan advantage. Governor Phil-

lip's condemnation of the Wisconsin

primary, noted above, was due partly
to this condition. The plan has been
abandoned recently by some states

which had employed it.

The separate primary election

results in the choice of party candi-

dates by a fraction, large or small, of

the voters adhering to the party and,
as a rule, by the less independent
voters, that is, the "regulars," workers

and office-holders or seekers. This is

generally conceded. "Unless there be

important local issues represented by
rival candidates, the primary is not

likely to draw out votes in great
numbers and when a large part of the

available vote is not forthcoming, it is

usually found that the stay-at-homes
include most of those whose partici-

pation in the nomination of candidates

is much needed in the interest of good
city government."^

SETTING UP LEADERSHIP

But if ex-Governor Hughes' and
ex-Senator Saxe's proposals be accepted
as a starting point, there seems to be

at hand a way of escape from this

undesirable situation. Would it not

be possible at the general election each

year to choose the party committeemen
who are to designate the party candi-

dates in the first instance for the

approval of the party voters.' The
selection, at the regular spring election,

of the delegates to a nominating conven-

tion is proposed above by Governor

Phillip. If considered preferable to

have a party body, separate from

committees, selected for the specific

purpose of proposing party candidates,

could not such a body, known perhaps
as party representatives, be thus

chosen.'

* Munro, op. cit.
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The names of candidates for this

position of party representative could

be printed on the regular ballot or on

special ballots at the request of peti-

tioners or on payment of a fee. The

party membership of the voter, for

the purpose of determining whether he

is entitled to participate in the choice

of a certain party's representative,

could be based on any desired degree
of regularity in the support of that

party's candidates whose names

appeared on the general election ballot.

That is to say, a voter might be

permitted to participate in the selec-

tion of the Republican party's repre-

sentative only if he votes for every one

of its candidates or for a majority of

them. Another test could be applied:
candidates for certain offices could

be specified by law as partisan, and
a voter, to claim membership in a

party, could be required to vote for all

candidates thus specified or for any
given fraction of them. In any case,

the board of election officers could

determine by a glance at the ballot,

whether, according to the law, the

voter who cast it was a Republican or

a Democrat and thus entitled to

exercise a choice for one or the other

party's representative. Of course, if

a voter should indicate a preference for

the party representative of a party for

the candidates of which he had not

voted, his vote for representative
would be considered void. Thus far

there is absolute secrecy as to the

party membership of the voter and yet
for the purpose of restricting the

control of party nominations to the

adherents of the respective parties the

method is more accurate and efficient

than those commonly used, by which
the voter who wishes to participate in

a party primary takes oath or affirms

that he voted for a majority of, or

supported generally, that party's
candidates at the last election. Cer-

tainly he may rightly be considered to

belong for the time being to the party
the ticket of which he votes.

The party representatives selected

in the manner just outlined, one for

each election district or larger area,

may be given one vote each in choosing
the party's nominees, or a weight

corresponding to the party vote in

their respective districts. Conceiv-

ably, too, all the representatives that

receive over a certain minimum num-
ber of votes might be permitted to cast

this number in the choosing of party
nominees. Such a plan would reflect

most accurately the voters' wishes and
afford recognition to all party factions

of respectable size. The first plan,

however, is perhaps most intelligible

and simple.

"designations"

How shall these party representa-
tives designate the party nominees?

At a fixed time preceding the general
election they may be assembled in

convention under the presidency of a

responsible public official and allowed

to make nominations after delibera-

tion and discussion, the vote of each

being recorded and published; or, if

the danger of intrigue and undue
influence at an assembly is feared, they

may, each in his own precinct, be

required to certify their choices before

a notary public who will mail them to

the proper public officer. The latter

method would enable busy men of

affairs to accept the position of party

representative. One of the drawbacks

of the convention system was the

frequency with which only mediocre

men or men of still smaller caliber

could be used for delegates to conven-

tions, especially conventions for small

areas and for the nomination of com-

paratively unimportant candidates.

In either case the choice of candi-
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dates should be limited to those per-

sons whose names are proposed for the

consideration of the party representa-

tives. These proposals could be made

by petition. Few signers should be

required so that the petition may be a

real, deliberate and responsible recom-

mendation of candidacy. Any voter

of the state should be permitted to

sign any petition; that is, residence in

the electoral area by which the nomi-

nation is made should not be necessary.

Ten or twenty names might suffice

ordinarily. The fewer the names the

more care the prospective candidate

would exercise in securing popular

backing in this form. Before the

action of the party representatives the

names of the petition signers should be

given wide publicity through the press

at public expense. Each candidate

would then be known as the candidate

of this man or that, this group or that,

and could not well come forward by
personal advertisement alone. Prob-

ably one party representative, or

group of representatives, from each

district should be used to suggest

party candidates for all offices to be

filled during the year following the

selection of those representatives. This

rule is desirable in order to make the

position of party representative suffi-

ciently prominent to induce intelligent

men to seek or accept it and also to

render the selection of party represent-
ative a proceeding of enough impor-
tanceand interest to attract the atten-

tion of the voters. In addition, this rule

is required in order to avoid adding

unduly to the length of the already
much too long general election ballot.

The representatives, then, of all the

districts in the state would have a voice

in the designation of a party candidate

for governor or for any other state

office. The representatives of the

party for all the election districts in an

assembly district would designate the

party's candidate for assemblyman,
and so on for any other electoral ar ea.

Majority preferential voting could be

used in the selection of the party's
candidates to afford means of concen-

trating the preferences of independents
in opposition to those of organization
men.

PRIMARY ELECTIONS ONLY WHEN
NEEDED

If the candidates proposed by the

party representatives prove satisfac-

tory to the rank and file of the party
and consequently no rival designations
are offered, there is an elimination of

the primary election. Surely the

indirect choice of party candidates by
a group of party men in whose selection

all, or practically all, the party adher-

ents participated would more fairly

represent the desires of the party
members than the direct choice of

candidates sponsored by nobody,

running at their own sweet will (when
not backed by the organization), and
voted for by a fraction of the party

membership in the present direct

primary.
But suppose the candidates desig-

nated by these party representatives
are unsatisfactory to the party mem-
bers.^ A certain number of the latter

may then designate other candidates

for nomination and a primary election

will be held to decide the contests.

The men with no sizable following will

probably see the hopelessness of run-

ning and remain off the ticket. It will

take unity to defeat the candidates

proposed by the party representatives
and it may turn out that indepen dents,

opponents of the organization, realiz-

ing this, will center their fight on a

single candidate or series of candidates.

It must be remembered that all fac-

tions will have had a voice in the selec-

tion of party representatives and that
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consequently there is a strong presump- any party valid, the voter must attach

tion that the candidates designated the coupon bearing the name of that

by these representatives are really party to the primary ballot of that

approved by the rank and file. This party before he deposits it in the

probability would seem to be much ballot box. His party affiliation is

greater than when, as now, the party thus preserved absolutely secret and
candidates are very frequently the yet he is restricted to the party to

choice of a few leaders, after the which he belongs and which he sup-

customary dickering for the positions ported at the last preceding election,

on the slate, ratified by a fraction of Of course, details of a law covering
the party voters. these points could be drawn up to

provide for voters removing from one

_ precinct to another, for voters unable
A DETACHABLE COUPON SCHEME f , , .. , tp •. •

to read and write, and so on. it it is

However, granted that a deciding feared that the voter might use the

primary must be held, as will doubtless coupon of a party which he did not

be the case in many elections for support, the law could provide a

various areas, the second great prob- penalty by authorizing the rejection

lem of the direct primary arises: how of any ballot from which an improper
now will party membership be deter- coupon had been detached, or the

mined; who may vote at the party invalidation on such ballot of the vote

primary? The answer is, the same for party representative. The ballot

voters who supported the party ticket itself will contain the evidence neces-

at the last general election to a degree sary to a decision on this point. The
sufficient to entitle them, under the requirement that a voter should

law, to vote for the party representa- support a majority of all his party's

tive. But how will these voters be candidates, or any specific candidates,

confined to their respective primaries in order to qualify as a party member
without discovering their party affilia- for voting in the primary might pro-
tion to others, to a public official at duce a rigidity which probably does

any rate? At the bottom of the general not now exist with reference to party
election ballot, on detachable coupons, membership even in states such as

print the names of all parties entitled New York, which have strict enroll-

to make nominations by means of the ment laws, because many independently
direct primary. On the reverse of inclined voters, who are regularly
each coupon print the customary knowm and enrolled as Democrats or

facsimile of the proper official's signa- Republicans for the primary, probably
ture. Let the voter tear off the coupon exercise little care to support any
of his party, seal it in an envelope, particular number or fraction of

attach his signature, and deposit the Democratic or Republican candidates

envelope in a box. These envelopes at a general election. If it should be

will not be opened by any official ; they deemed ad\'isable to preserve such a

will be preserved until the primary is somewhat loose separation of parties

held, if one becomes necessary, and at for primary elections the voter might
the primary will be presented to the be permitted to enclose in the envelope

voter, on application, along with the the coupon of any party he ^N-ishes

primary ballots of all parties. To regardless of the ticket he has just

make participation in the primary of voted.
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OBJECTIONS ANSWERED

If it be objected to the first part of

this proposed plan, that to party

representatives, chosen nearly a year
in advance, should not be delegated so

much influence in determining the

party's candidates, it may be answered

that such power is frequently, if not

usually, exercised now by party organ-

izations, members of which are chosen

at a primary still longer in advance of

the primary at which they exercise

their control, and chosen very often by
a mere fraction of the party voters, not

to say practically appointed by a few

leaders, since, performing no visible

and important functions under the

law, these members of the organiza-
tion elicit no interest in their election

at the primary and contests are rare

indeed. But these committeemen are

by no means without influence in the

primary campaign. It is submitted

that the voter would be much more
concerned in the choice of party

representatives, possessed of definite

legal power to designate party candi-

dates, than he now is in the choice of

party committeemen whose nominal
function is merely to conduct the

campaign. The campaign committee
could better be chosen by the party

representatives or by the candidates

for the various areas.

If it be objected to the second part
of the proposal that it is too compli-

cated, the question may be raised in

reply whether it is more complicated
than the methods of enrollment ordi-

narily employed now, for example that

of New York.

These suggestions are not advanced

as a panacea for all the direct primary's
defects but only as possible improve-
ments adapted, perhaps, to increase

the facility of its operation and the

quality of its product. If they would
in operation detract at all from the

effectiveness of real popular control of

parties and government, they are to be

rejected.



THE FATE OF THE FIVE CENT FARE
IV. OLD ERRORS BEAR THEIR LOGICAL FRUIT IN CHICAGO

BY CHARLES K. MOHLER

The famous 1907 traction settlement has permitted the steady inflation

of capitalization to a point so far above true value that a five-cent fare

with current costs can no longer carry the burden and any solution

that isfair to the city must mean great losses to the investors. : : : :

THE EARLY YEARS
The cities of this country most

characteristically prominent in the

attempts they have made to secure The franchise holders divided Chi-

satisfactory solutions of their local cago into three divisions at the begin-

transportation problems, are Chicago, ning, so that at least two fares were

Cleveland and San Francisco. Chi- collected from every passenger passing

cago has been engaged in "traction" from one division to another. The

fights for nearly sixty years, and has focus of each division, of course, was
not yet reached a sane, honest or the business district,

satisfactory solution. Cleveland's ex- The first grants given by the city

periment was apparently satisfactory council, and most of those succeeding,
for a time, but appears again to be up to 1875, were for twenty-five years,

unsettled. San Francisco is gradually In 1865, six years after the first grant,

working out its problem by taking the traction interests went to the state

over the transportation service under legislature; and, regardless of the vio-

municipal ownership as fast as the lent opposition of the Chicago people
franchises of the private companies and the governor's veto, secured an

expire. act to give the companies rights in the

The exploitation of Chicago's trans- Chicago streets for ninety-nine years,

portation began very shortly after the Chicago always refused to recognize

grant of the first effective franchise in this "ninety-nine year act "and there-

1859. The latest attempt, happily after almost always endeavored to

unsuccessful, was during 1918. Much limit grants to not over twenty-five
has been written of Chicago's trans- years. After the city was incorporated

portation history up to the adoption under the city and village act in 1875,
of the so-called settlement ordinance in grants were limited to twenty years.

1907, and but little of the develop- Many of these original twenty-five
ments during the period since that year grants contained the provision
date. This article will be concerned that the city could purchase the prop-

mainly with a brief historical outline; erty of the companies at the appraised
the terms of the 1907 ordinance; the value at the expiration of the franchise,

conditions which have since been Municipal owmership was not a devel-

brought about under it; the ordinance oped policy at the time the first grants
which was brought forward in 1918; expired about 1883. \Miile the city

and some discussion of the future. always combated the claims made

481
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under the ninety-nine year act, and
held that it was not valid, the city

authorities felt that the temper of the

courts was such, that a fair test in the

city's interest could not be secured at

that time. They, accordingly, ex-

tended the franchises to the companies
for twenty years to 1903.

Early in 1882 some of the horse car

lines were transformed to cable trac-

tion. In the early nineties, electric

traction was introduced on some of

the remaining horse car lines.

Mr. Charles T. Yerkes came to

town in 1885. His career in traction

high finance, as well as the attendant

political corruption, are notorious in

traction history.

In the interval between 1883 and

1903, the duration of the extension

grant, the ser\nce had become so bad,
the financial exploitation so extensive,

and the political corruption so flagrant,

that the citizens were finally forced to

undertake corrective measures.

Bills ("the Humphrey Bills"), laws

("The Allen Law"), and ordinances,

intended to greatly enlarge the rights

and privileges of the traction com-

panies, were brought forward at dif-

ferent times. These were all bitterly

contested by the citizens and finally

defeated and repealed.
A number of reports were prepared

and published, such as the report of

special committee of the city council—on the street railway franchises and

operations, 1898; the street railway
commission report in 1900; the report
of the civic federation, 1901; the Ar-

nold report, 1902, etc. During this

time a large degree of public sentiment

developed in favor of municipal o\vner-

ship as the proper solution of the trans-

portation problem.
The mayoralty election in 1905

hinged on the issue of "immediate mu-

nicipal OA\Tiership." The Democratic

candidate was elected on that plat-

form. On March 12, 1906, the United
States supreme court decided the

ninety-nine year act controversy liti-

gation in the city's favor. During the

1905-07 period, many propositions
were proposed and considered.

At a number of elections during and

preceding this period, municipal owner-

ship had been tested as an issue and

always carried by good majorities. In

spite of the expressed public sentiment

and intent in favor of municipal owner-

ship, and the favorable decision of the

supreme court on the ninety-nine year
act in favor of the city, there was

finally brought forward an ordinance

that has come to be known as the

"1907 settlement ordinance." While
the controversies were going on, the

companies allowed their properties to

run down and the service to become
intolerable. With the companies vir-

tually defeated at every turn, and

municipal ownership within reach of a

firm grasp, the people were induced to

throw it away for specious promises
that: immediate service betterment

would be secured; the city would re-

ceive 55 per cent of the net profits;

the city would have the right to pur-
chase the property and equipment of

the companies at a fixed price at any
time upon six months' notice, for mu-

nicipal ownership; etc.

THE 1907 ORDINANCE

The city council adopted the settle-

ment ordinance in February, 1907, and
it was approved by referendum vote

early in the following April. As was to

have been expected, the results of the

"settlement" are disappointing in al-

most every particiJar.

The outstanding features of the or-

dinance may be listed under:

A. Real and supposed advantages
to the city.

B. Advantages to the companies.
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C. Provisions not to the advantage the city so demanded. (Necessary ex-

of either the city or the companies. tensions made but always with 10 per
D. Advantages lost to the patrons cent contractors' profits and 5 per cent

(inside and outside the city limits). brokerage.)
The details of these features are sub- (8) A board of supervising engi-

stantially as follows: neers (city to appoint one member,
companies one member, and one

A. Real and Supposed Advantages to member named in the ordinance)
the City was created to supervise specifications,

(1) Reconstruction and re-equip- letting of contracts, construction,

ment of the lines. Heavy grooved rail accounting, to furnish certificates for

and modern track equipment substi- additions to capital account, and
tuted for old light rail and equipment, with certain limited authority relating

(This has been realized but at an un- to the supervision of service. (Not

justified addition to capital account.) suflSciently satisfactory in the city's

(2) Replacement of old cable and interest.)

horse cars by electric equipment (giv- (9) The city comptroller authorized

ing larger and more comfortable cars, to prescribe methods of book keeping,

higher speed, etc.) (This has been Requirement that the books of the

realized likewise with unwarranted cap- company shall be open to the inspec-

ital account increases.) tion of the city comptroller at all times,

(3) Definite provision for twenty-one and the companies required to furnish

through routes, and as many more as sworn annual reports. (The provisions

necessary. (This provision has never are complied with.)

been satisfactorily realized.) (10) The city given the right through

(4) Universal transfers except in a the board of supervising engineers to

definite down town district. (Real- limit the salaries paid company oflBcials.

ized.) (This function has never been exer-

(5) The city to receive 55 per cent of cised as there are unquestionably some
the net profits. (Realized.) excessive salaries paid.)

(6) The city acquired the right to (11) The ordinance stipulates the

purchase the properties at any time on city shall have the right to define and
six months' notice upon paying a pre- regulate service by ordinance. (This

determined price; also the right to del- provision is practically a dead letter.)

egate the privileges to purchase to an- (12) The companies required to

other company: (a) at the same price clean and sprinkle streets. (This work
that the city would have to pay if the is now done by the city but paid for by
profits were limited to 5 per cent; the companies.)

(b) under terms 20 per cent higher (13) The ordinance contains forfeit-

than the city would have to pay if ure provisions for non-compliance with

profits were not limited. (Now almost regulating ordinances, etc. (It has not

impossible of realization owing to the proven an effective club to get ade-

excessive inflation of the capital quate service.)

account.)

(7) The city to have the right to re- -S. Advantages to the CompaJiies

quire: (a) extensions of a certain (1) The companies were given def-

amount each year; (b) the companies inite franchise grants for twenty years .

required to furnish $5,000,000 to apply At the time of the settlement many
on the construction of subways when important franchises had expired, oth-
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ers were about to expire, and the whole contractors' profits, on all purchases of

situation was confused and uncertain, material and equipment, costs for la-

(The longest term but an unimportant bor, superintendence, engineering, legal

franchise would have expired in 1921.) expenses, etc., connected with the

(2) The companies were given the three year rehabilitation period, and

right to substitute electric for cable also on all new construction, and addi-

traction in the principal streets and in tions to plant, and this is added to

the down town business district. capital account. (Apparently none of

(3) They were alloMcd what would these opportunities have been lost by
appear to be a very liberal new value the companies.)

appraisal figure of $56,221,603 for (8) For all funds required, as per

about 421.8 miles of single track, or item (7) above, the companies are al-

about $133,350 per mile on their old lowed 5 per cent brokerage for procur-

property. ing funds, and this is also added to the

(4) While the ordinance provided capital account. (This privilege was

for a large amount of ''immediate re- also fully utilized. It does not appear

habilitation," of track and equipment that the capital account was left with-

within three years, the amount written out the addition accorded by this

off from the appraised new value, of privilege at any time.)

old, almost worn out and obsolete (9) There is apparently no adequate
track and equipment, was only 25| requirement that obliges the com-

per cent. The figure of value then panics to write off obsolete and

left and put into the capital account discarded material, equipment and

was $56,221,603 reduced by 25^ per property.
cent or about $41,977,450. (After (10) The requirements for deprecia-

three years little of the property rep- tion reserves are too loose, and the

resented by $41,977,450 was left ex- amounts actually required to be set

cept the small per cent covered by real aside or set up in the accounts

estate. It is all in the capital account are inadequate. (The properties are

today however.) wearing out without adequate funds

(5) They were allowed about for replacements.)

$9,000,000 for franchise value which (11) It is questionable if the re-

was also authorized and put in as part quirements for maintenance funds are

of their capital account. (This is at all adequate.
some times termed nuisance value, or (12) Bonds may be issued to the

the price paid to clear up, and get rid of full amount of the "capital accounts,"

an intolerable situation. To say the and they are to run to the end of the

least that is a charitable view to take.) franchise period in 1927. Sinking

(6) They were allowed to charge up funds are not required or provided for

to capital account practically all of the retiring bonds, either before, or at

money that was spent for reconstruc- maturity when the franchise expires,

tion and re-equipment during the three (This leaves the honest bond investor

years of immediate rehabilitation dat- in a precarious predicament.)

ing from the passage of the ordinance. (13) The companies have the right

(The companies apparently made full to appoint one of the three members of

use of this opportunity.) the board of supervising engineers.

(7) During the life of the franchise, (This can not be expected to and has

the companies are allowed 10 per cent not worked out to the public interest.)



1919J THE FATE OF THE FIVE-CENT FARE 485

(14) While the state law provides for

condemnation of traction properties
for municipal ownership, the ordinance

contains no provision, or reference, to

this means of acquiring the properties.

C. Provisions not to the Advantage of
Either the City or the Companies

(1) The ordinance specifically pro-
hibits the use of trailers. (The door

should not be deliberately closed to any
reasonable means of rendering ade-

quate service. Trailers are used and
are successful in other cities.)

D. Advantages Lost to the Patrons (In-

side and Outside City Limits)

(1) All street car lines are stopped
at the city limits, thus requiring change
of cars and the payment of an extra

fare. (Some of the service that for-

merly cost five cents, now costs twelve

cents. If the companies had been

granted their petition to charge seven

cents, by the state commission, it

would have been fourteen cents.)

WHERE THE 1907 ORDINANCE FAILED

From the preceding outline and
limited comments, the really vicious

features of this settlement ordinance

do not fully appear. As stated in the

language and terms of the ordinance,

they are even less apparent. Where
the terms of the ordinance are to the

advantage of the companies, they
have been complied with to the letter.

Where they are not to the companies'

advantage, they are evaded in almost

every possible way.
The different features of the settle-

ment and ordinance which have oper-
ated distinctly to the city's disad-

vantage will be discussed somewhat in

detail .

The net results of the "promises" of

the 1907 "settlement ordinance" are:

I. EXCESS CAPITAL ACCOUNT

A capital account of about $157,-

000,000 has been created, while the

honest new cost value of the property
which it covers is little, if any, over

$100,000,000. This "capital account"
is really a work of art in high finance.

Any attempt to criticize or condemn
this sacred white elephant of "capital
account" bequeathed by the "settle-

ment ordinance," was, and is still, met
with the declaration that the "settle-

ment" was a compromise; that em-
bodied absolutely the best that could

be secured from the companies at the

time; that it was approved by popular
referendum vote, etc.

The values allowed, in the original

and several less important subsequent
ordinances, on all old properties and
claims amounted to $55,775,000.

This was made up of some actual usa-

ble property, property about to be dis-

carded, claims for franchise values,

etc.

It will be of interest to note the dis-

position that the Illinois public utili-

ties commission makes of some of the

items in the "capital account" of

$156,481,859 which the companies
claimed and presented in their recent

petition as the basis for the right to

charge seven-cent fares. In the deci-

sion of April 25, 1919, denying the

petition, is found in substance the

following:
"The companies will not be per-

mitted to repudiate the condition as to

fares and, at the same time, to insist on

this valuation,"

Concerning the item of franchise

values, in the "capital account," the

commission says: "We find . .

that the aggregate . . . amount-

ing to $9,016,971 must be deducted.

. . ." There is then made an-

other deduction on the same basis
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of $1,128,892, taking a total of finance allowed in the whole proceed-

$10,145,852. ing. At the time of the "settlement,"
"
In the item covering paving. . . . many of the franchises on streets over

These items aggregated at least which the companies were operating,

$8,000,000, and under the evidence, we had expired, and others were about to

can not include this amount . . . ," expire; while the longest to run (an

Property replaced, but still in the unimportant franchise), expired in

"capital account." "This item of 1921. As the companies were never

$14,794,566, therefore, appears from stopped from operating, and, as they

evidence, to represent property which were given a new franchise for twenty
is no longer in existence, . . . there years (six years longer than any of

is no basis for including this item, their unimportant remaining rights), it

." is hardly understandable what could

This pruning process was continued justify allowing the companies large

until about $45,000,000 was lopped off values for something they really never

from this wonderful but sacred
"
capital owned and never relinquished. The

account." excuse has been offered that under

Again we have the testimony of the the new ordinance, they were to share

companies' o^vn attorneys on the
"
cap- with the city 55 per cent of the net

ital account." In September of 1917, profits, while under the condition

the companies' representatives were they were then operating, they were

called before the Cook county board of entitled to, and would retain, all of

review to answer certain inquiries the profits. This is little other than

about the value of their properties, and pure fiction.

the amounts for which they were as- It should be remembered in this con-

sessed. In the course of the proceed- nection, that if the companies had

ings, one of the attorneys stated : "So maintained a proper depreciation re-

that there is ... at least $85,- serve account, they probably would

000,000, or $90,000,000 that is not rep- have had less net profit than they have

resented by any property at all, and actually received under the settlement

it is in this capital account. ... It ordinance.

can never be contended for a moment 3rd. Cost of Rehabilitation. The ad-

that the capital account represents the ditions to capital account from this

value of anything." source is altogether without justifica-

Having reached this state of affairs, tion. In the report of the civic federa-

we may inquire to what extent the tion, published in 1901, it is shown that

provisions of the 1907 settlement ordi- the Chicago City Railway Company
nance are responsible for: from 1882-98 (16 years), paid average

1st. High Property Values. Excess- annual dividends of 44.63 per cent,

ively high values allowed for old worn From 1898-1901 inclusive, the average
out property to be discarded. As be- was nearly 31 per cent. Under honest

fore stated this old junk was put in the financing and management, the north

capital account at about 75 per cent of and west side lines would have shown
its new value and has never been a result only a little less favorable

written off although most of it was than that of the Chicago City Railway

displaced and discarded during the Company,
three years of rehabilitation. Under such conditions, what excuse

2nd. Allowance for Franchise Values, is there for a company that is opera-
This is the most inexcusable bit of high ting a going concern to demand that it
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be allowed to charge up to capital ac- stand why a going concern should be

count, the money that is required to allowed to charge contractors' profits

reconstruct the property that it has and then credit them to its capital ac-

purposely let run down and wear out count, for rebuilding or renewing its

without maintaining adequate depre- track and equipment that should have

ciation reserves and at the same time been taken care of out of depreciation
not write off the value of the discarded reserves.

and replaced property? In the face of That, however, is not the full extent

these facts, the ordinance neverthe- or worst of this arrangement. They are

less provided that the companies could to-day adding 10 per cent on all new

charge to capital accoimt all money purchases for additions, and including

spent on rehabilitation during the it in capital account. To illustrate: a

three year period following the passage new typewriter, costing normally $100,

of the ordinance, except the amount is to be purchased, and the cost added
left by deducting the operating ex- to capital account. They are allowed

pense from 70 per cent of the gross 10 per cent contractors' profits, or $10

earnings, which difference was to go to have an agent sell them the tj^ie-

into reconstruction without charge to writer. If they buy a standard car

capital account. This provision of the costing $5,000, it is a little hard to

ordinance has injected about $42,- understand why they should be al-

000,000 of "dead horse" into the capi- lowed 10 per cent contractors' profits,

tal account which should never have or $500 for buying it. In other words,
been allowed at all. the $100 typewriter goes in to the

Rehabilitation funds should have "capital account" at $110, and the

been supplied by the companies them- $5,000 car at $5,500. The purchase of

selves, out of depreciation reserves, all new equipment for additions as

In the matter of claims for their rights well as betterments to the property
and privileges they were very inclu- of what ever nature, contributes to

sive. In fulfilling their obligations for this item of high finance in the same
service and conservative financing, they way. "Contractors' profits

"
have now

have not met the honest and reason- contributed something over $8,000,000

able demands. to make up the $156,481,859 "capital
4th. Ten per cent Contractors' Profits, account." The state utilities commis-

This is still another piece of high sion was not convinced that the item

finance allowed by the settlement ordi- was entitled to returns, and dropped
nance so inexcusable that even its for- it from consideration,

mer advocates and apologists are now 5th. Brokerage Allowance. Broker-

forced to admit that it has no justifica- age allowance of 5 per cent has added
tion. Of course, the ordinary con- over $4,000,000 to "capital account."

ception of allowance for contractors' It is equally hard to understand why a

profits would be those to cover a spe- reputable, solvent concern should have
cial piece of construction, such as to be allowed 5 per cent, or $5 to find

building a new piece of track, or the the money to buy a $100 typewriter,
erection of a building where the work Contractors' profits and brokerage
was undertaken by the company with together put the $100 typewriter into

its own labor and equipment. While capital account at $115. The state

this might be reasonable enough under utilities commission also eliminated

those assumptions, it is hard to under- this item.
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II. INADEQUATE DEPRECIATION
RESERVES

(a) The City's Bad Bargain to Pur-

chase

(b) The Honest Investors Predicament

(a) The depreciation account, or re-

serve, has been carried on the basis of

8 per cent of gross earnings. This

gives an annual amount of about

$2,800,000. As to why this reserve

should be placed at 8 per cent is not

clear. The average life of the prop-

erty is little, if any, over twenty years.

That would give an annual deprecia-

tion of about 5 per cent on the cost

value of the property. That amount

applied to the "capital account" of

$156,481,859, would call for an annual

reserve of about $7,824,093, leaving a

difference of about $5,000,000 between

the actual reserve based on gross earn-

ings and the amount necessary to

maintain the "integrity" of the "capi-
tal accoimt." To illustrate further:

The accumulated depreciation reserve

now amounts to a little over $9,000,000 :

the actual depreciated property-value

back of the $156,481,859; capital ac-

count is probably little, if any, above

$65,000,000. Under those conditions

we should expect a depreciation re-

serve of about $91,000,000; we find,

however, only about $9,000,000. Add-

ing the $9,000,000 to the $65,000,000

gives a present property value to back

the capital account of about $74,000,-

000. It is a poor rule that does not

work both ways; a high capital ac-

count should call for a high deprecia-
tion reserve. The proper or adequate
reserve should be about $91,000,000,

the actual reserve on hand is about

$9,000,000, or about one-tenth of

what it should be to maintain the

integrity of the "capital account."

It is thus seen how the city has been

jobbed on "the right to purchase at

any time on six months' notice" for

municipal ownership. If the attempt
were made to purchase to-day, the city
would have to pay over $156,000,000
for second hand property physically
worth about $65,000,000 or less, to

which add the depreciation reserve

of about $9,000,000 making a total of

about $74,000,000. To this, in case of

purchase by the city, may be added the

city's share of the net profits amount-

ing to something over $22,000,000.

(That is a charitable view to take, of

course, as these net profits are sup-

posed to be the city's own. However,

adding these all togetlier gives only
$96,000,000 or about $60,000,000 short

of reaching the high water mark in the

capital account.

(b) The Honest Investor s Predica-

ment. The investing public has been

jobbed to an equal, if not a greater,

degree. The total outstanding lien

bonds against the property amount to

over $135,000,000, of which about

$95,000,000 are first mortgage bonds.

These all run to the end of the fran-

chise period in 1927 without any sink-

ing fund reserve. One is led to wonder
what is to happen to these securities at

the termination of the franchise with

nothing but second hand physical prop-

erty back of them, worth probably less

than $50,000,000. As an index to the

investors' state of mind, the 5 per
cent first mortgage bonds have de-

clined from above par to a market

value of about 72 and 75, or lower.

The companies or the security hold-

ers have no further hold or claim on

the $22,000,000 now in the city's pos-
session unless some scheme is hatched

up and put over for the companies'
benefit.

It may not be amiss to give a little

more financial detail at this point.

The Chicago Railways Company (the

old Yerkes lines) comprising a little

over one half of the street railway

mileage of the city, has outstanding lien
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bonds against the property amounting
to somewhere between ninety-one and

ninety-five million dollars. The depre-

ciated value of the property today is

probably somewhere between thirty-

two and thirty-five million dollars.

The title to the property is actually

controlled by $100,000 of outstanding
stock. It will thus be seen that bond-

holders have been induced to invest in

securities amounting to about $91,-

000,000 to $95,000,000, or nearly three

times what the property is physically

worth to-day that is back of them. As
before stated, no sinking funds are

provided, and the bonds do not be-

come due until the end of the fran-

chise. The property will have still

further depreciated by that time. Still

the bondliolders are helpless as long as

the interest is paid, and the property
is not thrown into the hands of a re-

ceiver. The $100,000 stock, or title

control of this property has taken out

of the net profits for its own, probably
about $9,000,000. The $9,000,000 net

profit may have been reduced by sev-

eral million dollars for the payment of

interest on outstanding bonds in ex-

cess of the "capital account." This

has been distributed among a large

number of participating certificates is-

sued and sold to the public. It seems

about their only function is to give to

the purchaser a gamble, or chance at

the divisable net receipts when there

are any.

III. UNSATISFACTORY SERVICE

For a time after the passage of the

settlement ordinance and the rehabili-

tation was completed, the service was

reasonably satisfactory. Through
routing through the business district

has never been established to the ex-

tent that it should be. As a matter of

fact, the "21 through routes" were lit-

tle more than a name for a considerable

time, and some are only that to-day.
There is entirely too much looping and

turning back of surface cars in the busi-

ness district. In 1915, the state pub-
lic utilities commission gave an order

requiring atlditional through routing in

the business district, turn back service

outside of the business district, and the

use of trailers. The companies met
the order with non-compliance and lit-

igation on the question of the jurisdic-

tion of the Commission.

With constantly growing traffic in

the city, the companies have pur-
chased few, if any, cars since 1914.

The overcrowding on cars during the

morning and evening rush hours on

many, if not most, lines, is inexcusa-

ble and positively indecent.

The Use of Trailers. The prohibi-

tion of the use of trailers by the ordi-

nance was listed as a disadvantage to

both the city and the companies.
This is believed true for the following
reasons: (a) the carrying capacity of

a heavy traffic line can be nearly
doubled without changing the sched-

ule, by adding a trailer to the motor

unit; (b) less track space is taken up
for a given carrying capacity; (c) the

cost of the trail car is less than for all

motor equipment; (d) the labor cost of

operation is less. The disadvantages
are slight as compared to the gains in

the use of trailers for rush hour service.

The public has to suffer crowding and
inconvenience in some cases that could

not well be changed or avoided with-

out the use of trailers.

Service to Adjoining Territory. Pre-

vious to the passage of the ordinance,

few, if any, of the lines, terminated at

the city limits. In many cases a single

five-cent fare would carry a passenger
well beyond the city limits. Practi-

cally all lines now terminate at the

city limits, and in addition to changing

cars, passengers are invariably charged
an additional fare.
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UNIFICATION ORDINANCE OF 1913

In 1913, what was known as the

unification ordinance was passed, pro-

viding for the unified operation of all

the surface lines. The entire surface

line system, comprising something over

1,000 miles of single track, is now op-
erated as one unit. A single five-cent

fare applies to the entire city, and uni-

versal transfers are given, including the

formerly excepted business district.

TRACTION AND SUBWAY COMMISSION

REPORT ON THE ELEVATED ROADS

In 1915, the city council provided for

the appointment of the Chicago trac-

tion and subway commission; and at

the end of 1916, this commission pre-

sented its report. This report recom-

mended the unification of the surface

and elevated lines, w^th rather exten-

sive elevated line construction in the

outlying districts; and subway con-

struction for both the rapid transit

and the surface cars in the business

district.

ATTEMPTED TRACTION LEGISLATION IN

1917

In 1917, the traction interests made
an effort to secure legislation allowing
franchise grants for fifty years; and
also to allow consolidation of the sur-

face and elevated lines. Owing to the

determined opposition on the part of

the Chicago citizens, the legislation was
not passed. The attempt was then

made to secure legislation allowing

thirty year grants. This was likewise

defeated.

PASSAGE AND REFERENDUM DEFEAT OP
1918 ORDINANCE

An ordinance was prepared and

passed by the city council over the

mayor's veto in 1918, known as the

"trustee plan." This provided for a

board of trustees, the consolidation of

the elevated lines with the surface

lines, refinancing, etc. At the popular
vote referendum in the fall election,

the measure was defeated by about

34,000 majority. The opponents of

the ordinance considered it one of the

most vicious pieces of franchise legis-

lation that has ever been attempted in

any American city.

At the time the ordinance was passed
to create the traction and subway com-

mission, one of the progressive, public-

spirited aldermen endeavored to have
the requirement embodied in the ordi-

nance for a revaluation of the surface

lines. This was defeated and the in-

flated "capital account" left as the

basis of value.

WHY THE 1918 ORDINANCE WAS WANTED
BY THE INTERESTS

While there are undoubtedly advan-

tages to be derived from the unified

operation of both the elevated and sur-

face line systems, it has never been

urged by any wide spread popular de-

mand on the part of the people. Uni-

fication for service betterment was,

however, offered as the bait for ap-

proval of the trustee plan. Although
the ordinance was defeated, it may be

worth while to note some of the stakes

of the play.
It is not generally known that the

entire surface traction properties at

the present time are loaded up with

outstanding claims almost, if not fully,

equivalent to the amount per mile of

track that C. T. Yerkes was able to

pile on the old union traction system
in his day. Not only that, but the

major portion of the Yerkes securities

were stocks, while the major portion
of the present surface line securities

are bonds. The present outstanding
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bonds of the elevated roads are about

$50,000,000, or probably a little more
than the equivalent of the depreciated
value of the property.
The value of the combined surface

and elevated line properties as fixed by
the ordinance was put at about $220,-

000,000. This was to be the basis for

computing returns, and also the price

the city would have to pay in case

of purchase, plus such additions as

were made. For the basis of returns,

this was about $56,000,000 in excess

of a conservative estimate of value,

and for the basis of purchase by
the city, it was about $90,000,000 too

high. The ordinance, in effect, would
have amounted to a perpetual grant.

Though the city was given the right

to purchase at any time, the inflated

price, the city would have to pay, was
such as to practically prohibit pur-
chase. No adequate relief could be

expected from the depreciation re-

serve, as that was on the basis of 8 per
cent of the gross earnings, the same as

for the 1907 ordinance.

Guaranteed returns of 6.2 per cent

for 14 years, and 5.8 per cent there-

after, were to be paid on all of

this over-capitalization. This wovild

amount to an excess annual return of

from four and a half to five and a half

million dollars. Fares were to be

raised to meet operating expenses and
fixed charges, what ever they might
be. (The 1907 ordinance gives no

guaranteed returns and net receipts
can be secured only after the returns

of 5 per cent is made on the capital

account.)
The trustees were authorized to

purchase, or build, transportation
lines for twenty miles beyond the city
limits in any direction. This would
have meant an open field for the

exploitation of these lines by the

traction "financeers."

CAMPAIGN PROMISES IN BEHALF OF THE
1918 ORDINANCE

The claims made for the ordinance

were: that service was to be rendered

at cost; that it was virtually municipal

o'v\Tiership; and that it would take the

traction question out of politics.

Large amounts were spent in the cam-

paign to put the ordinance over, at

least some of which was furnished by
the traction interests, who showed an
unusual amount of anxiety to have the

vote for the ordinance carry, although
it was announced before the ordinance

passed the council that a very hard

bargain had been forced upon the com-

panies, and that it was impossible to

force further concessions from them.

As evidence that the companies were

desperately driven by the hard terms of

the bargain forced upon them, a grand

jury investigation and report, follow-

ing the passage of the ordinance, stated

that while convicting evidence of brib-

ery was not obtainable, there was the

gravest suspicion that the improper
use of money was an important factor

in its passage. It was also brought out

in the testimony before the state utili-

ties commission that the association of

commerce committee appointed to

campaign for the ordinance, had spent
a large amount to have the ordinance

put over at the referendum election.

It was also shown that at least about

one eighth of the amount spent by the

committee was furnished by the trac-

tion companies.

TRACTION LEGISLATION SOUGHT IN 1919

Bills were introduced in the Legis-

lature having as their purpose:
1st. To give the elevated and surface

lines the right to consolidate.

2nd. To give the city the right to lease

the property from the companies.
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3rd. To increase the revenue bor-

rowing power of the city.

Other bills having more or less direct

relation to the above were introduced

also. None of the measures passed, if

the writer is correctly advised.

WHAT OF THE FUTURE.'*

Can the five-cent fare survive in

Chicago? The new cost value of the

Chicago surface lines is possibly less

than $100,000,000. With a twenty

year life this will call for a reserve, or

expenditure for depreciation and

renewal, of about $5,000,000 a year.

The utilities commission estimated

that under present wages and operating

conditions, the companies this year
will earn a net return over operating

expenses, of about $8,500,000. Five

per cent returns on the investment

of $100,000,000 will absorb about

$5,000,000 of this net, leaving $3,600,-

000 to go to the depreciation reserve.

With bond interest at 4 per cent

as a municipal project, "returns"

would absorb about $4,000,000 leaving
about $4,600,000 for the depreciation
reserve.

It is believed that the elevated

roads under public ownership could be

operated in connection with the sur-

face lines, and at least the major

portion of the service carried on for a

five-cent fare. Special assessments

might be resorted to, to care for at

least part of the cost for right of way
and structures. There could be

adjustments for long rides and trans-

fer charges if necessary to provide for

costs of the service. If it can be

avoided, a change from a five to a ten-

cent fare, as at present practiced,

should not be employed. If a flat

five-cent fare is not sufficient a graded
fare is unquestionably to be preferred

over the straight five-cent increase

from one zone to another, whenever

the conditions are reasonably favorable.
Constructive city planning and

development should play a large and

important part in the transportation

problems of the future. One of the

aims should be to so plan and develop
our cities as to reduce where ever

possible the demands for transporta-
tion. Plan to bring industries nearer

to the homes of the worker so that he
can live within walking distance of his

work. Many industries in any large

city that are now carried on in the

congested districts, where all of their

employees have to use transportation,

could, in many cases to the advantage
of the business itself, be moved out to

where all could walk to and from their

work.

The fixed charges on subways can

not be carried with a five-cent fare

without indecent and outrageous over

crowding of cars. If subways have to

be resorted to, as has been much
talked of and urged in Chicago, then

they should be paid for by assessing
benefits to adjoining property and
that in the immediate vicinity.

A six-cent fare has been collected on
the elevated lines for about a year
under the sanction of the state public
utilities commission. The merits of

the fare increase have not been fully

gone into by the commission on the

basis of actual property value, but

was granted as a war emergency rate,

and is subject to review.

If the transportation business were

carried on as a municipal enterprise,

there are a number of ways in which

a part of the "burden" could be

shifted before it would become neces-

sary to raise fares above five cents.

The abutting property owners could

be required to pay a part of the cost

of paving between the tracks which is

now all paid for by the car riders.

Extensions and reconstruction could be

paid for at least in part, by assessing
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benefits to the property benefited by Under expert advice and legal

the transportation facilities, rather sanction, the city of Chicago has

than for the car riders having to bear allowed financial exploitation of the

all the burden of these costs. Lower traction properties and suffered from

interest charges, and conducting the bad service, almost, if not quite equal

enterprise without profit as a munici- to, that experienced under the regime

pal undertaking is of the greatest of C. T. Yerkes.

importance. Decent service on a What Chicago seems to need most
five-cent fare will have to be based on of all in connection with its traction

conservative, honest financing. It can problem, is the application of sturdy
not stand any such financial exploita- constructive thought and honesty of

tion as has been carried on under the purpose, in the interests of the travel-

1907 ordinance, or under the burden of ing public, rather than to help out

over-capitalization that would have reckless or dishonest financial interests,

been created under the proposed This does not mean new^ franchise

trustee plan of 1918 with possible grants, trustee plans, leasing plans, etc.,

added exploitation. but public ownership and operation of

If the trustee plan had been approved transportation on a sound, honest,

by popular vote, it would have been unselfish, civic-spirited basis,

virtually impossible for the city ever (Since the preparation of the article

to rid itself of the burden of over-capi- a strike was called on the surface

talization that was injected into the and elevated lines and an increase in

contract, and w'ith the door open for wages secured. The principles of the

additional exploitation. problem, however, remain the same.)
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Ports and Terminal Facilities. By Roy
Samuel MacElwee. New York: McGraw
Hill Book Company, 1918. 315 pp.

This is one of the most interesting and author"

itative works on the subject of ports and termi-

nals which has yet been written. "Not only

engineers, economists and administrators, but

also the general public should be interested."

In his first chapter Dr. MacElwee discusses the

nature of the problem and shows why it is of

special importance at the present time.

The physical characteristics and relative im-

portance of the world's leading ports are then

set forth, with comparisons of such ports as

New York, London, Liverpool, Hamburg, Hong
Kong, etc. It is interesting to note that some

of the greatest ports in the world are situated

from 15 to 150 miles from the high seas. The

comparison between New York and such other

great ports as Antwerp and Bremen demon-

strates that eflBciency of a port does not depend
on its size. In order to describe to the student

what a port should be in all its parts, the imag-

inary, ideal port is constructed. The port in

which every steamship line entering it can be

served by every railroad line serving it without

dififerentials is the port which is bound to be

most successful. Such ports as Baltimore, and

Boston are languishing because such a condition

does not exist.

The chapter on lighterage is of special interest

in relation to the port of New York, because at

that port lighterage is used to a large extent,

taking the place of a belt line railroad. At such

foreign ports as Hamburg the lighter is used

more as a dray for truck delivery. The chapter
on cartage gives a full description of the problem
of trucking.

Dr. MacElwee has given a great deal of space

to the physical characteristics of piers, sheds,

etc., and various methods of construction. This

part of the book is profusely illustrated and is

particularly interesting to the terminal engineer.

Various mechanical devices such as cranes, con-

veyors, electric trucks for the economical trans-

fer of baggage and miscellaneous freight are

described. It is a striking fact that these

mechanical devices are used abroad more ex-

tensively than in this country, despite the higher

cost of unskilled labor here. Machines used

for mechanical handling of bulk freight, such

as coal, ore, grain, etc., have on the contrary
been developed to a high degree in this country
and are profitably and extensively used.

As in many other spheres of activity we are

forced to look to Europe for the best examples of

inland water way development. To appreciate

the great influence of the inland water way upon
the development of the seaport, one has only
to look at such a port as Rotterdam. In this

country. New York is the best example of a

port served by an inland water way.
In closing his admirable work Dr. MacElwee

says: "May these chapters on ports help to point

the way to a greater American understanding of

the problems involved and to renewed energy of

execution." We believe they will.

C. A. ROHR.

 
Problems of Reconstruction. By Isaac

Lippincott. New York: The Macmillan Com-

pany, 1919.

For the student of government control during

war time Professor Lippincott has brought to-

gether a vast amount of helpful information

taken from official documents. He has nine

chapters headed as follows: the need of recon-

struction; war control (food products) ; war con-

trol (fuel administration); war labor control;

other elements of control; war control in foreign

countries; economic results of the war; recon-

struction in foreign countries; a reconstruction

plan for the United States.

So far as lay readers attempt to use this

material they will regret a method of marshaling

it which makes it unnecessarily hard to read.

The introductory and concluding chapters on

reconstruction share this fault, especially the

concluding chapter which causes a further

disappointment in that it doesn't live up to its

title "A Reconstruction Plan," but will be more

fittingly described as "Reconstruction possi-

bilities not yet formulated into a plan."

In the descriptions of war control there are

494
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many omissions of minor matters such as dates

and of graver matters such as results and inci-

dents and psychological factors which were

determining elements in war control.

\Vm. H. Allen.

History of Sutfrage in the United States.

By Kirk Porter. Chicago: The University

Press. Pp. 260.

To all and sundry American citizens who

suspect that the Declaration of Independence

established on this continent universal manhood

suffrage Mr. Kirk Porter's History of the Suf-

frage in the United States will be a wholesome

shock such as the Philistine always deserves.

But those who already know their McMaster,

Thorpe, Schirmacher, and other standard books,

will find little that is new in its pages, and some-

things that are possibly misleading. Take for

example, the table on page 13 which does not

indicate that in New York there was one suf-

frage for governor and senate and another for

assemblymen. The author would have given

firmness to his popular panoramic view, if he

had been more careful in the presentation of the

troublesome details which after all are necessary

to the story. There is still room for a big his-

tory of the suffrage giving with meticulous

accuracy all of the various qualifications and the

steps by which they were gradually modified in

the direction of universal suffrage. Until this

is done, Mr. Porter's little book will serve as a

handy guide to a maze of records and documents.

It is an interesting fact that women have not

written a corpus juris to support their claim to

the ballot, but leave such intellectual gym-

nastics to the male sex.

C. A. B.

The Farmer and the New Day. By Kenyon

L. Butterfield. New York: The Macmillan

Company. Pp. 311.

In these days we have new reason to realize

that the man who works the land so that it

shall produce from its growth is the only real

maker of wealth. All others merely transfer or

improve, but the farmer creates. That he is

intimately related to every hour of our lives we

have become painfully aware, because of the

very much increased cost lo us of the things

he produces.

It is thus in point that a man of Dr. Butter-

field's breadth, experience, and fine spirit should

discuss "The Farmer and the New Day." The

book in question, written with a sincere inquiring

mind from a ripe experience and amidst the

pressure of doing things for the whole world (for

Dr. Butterfield has been a courageous and cheer-

ful war worker), sets the problem before the

thoughtful reader. It less draws conclusions

than states problems, for it is obvious that Dr.

Butterfield himself is a student rather than a

dogmatic teacher.

The book includes fourteen chapters and con-

siderable appendices. There are three particu-

lar divisions, one on "The Rural Problem."

another "The Rural Organization," and the

third "A Rural Democracy." The inquu-y in

the first chapter is
"
Is the farmer coming into

his own?" The answer is by no means definite.

That the farmer is entitled to recreation, to

country planning, and to precisely the same

opportunity, facility, and encouragement as the

city dweller, is Dr. Butterfield's contention.

That there needs to be worked out a better and

broader rural policy is also well set forth, and in

AppendLx IV there is a considerable approach

to the setting out of a tentative American agri-

cultural policy.

This volume is for thoughtful, forward-looking

Americans who are willing to think in the new

day with new thoughts and to discuss things as

they are. It is very heartily commended, as

anything ought to be coming from the able,

patriotic and broad-minded president of the

Massachusetts Agricultural College.

J. Horace McFarland.

The Blind. Their Condition and the Work

Being Done for Them in the United

States. By Harry Best, Ph.D. New York:

The Macmillan Company. 763 pp.

In contrast with much of the literature about

the blind, which is wTitten from a sentimental

standpoint, Dr. Best has based his book on a

study of blindness in the United States from the

viewpoint of the social economist. He treats

very thoroughly the general, legal, and economic

condition of the blind; the possibilities of pre-

vention; educational and intellectual provisions;

homes and industrial establishments; such other

material provisions as pensions and indemnities;

and private and public institutions interested in

the blind.
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Broken Homes. A Study of Family Deser-

tion AND Its Social Treatment. By
Joanna C. Colcord. New York: Russell

Sage Foundation. 208 pp.

Social workers having passed, first, from the

"muddling along" stage in the treatment of

family desertion, and later from the second

stage (of disciplinary treatment). Miss Colcord's

little book is jnost helpful in enabling us to

understand just what is the present method.
This may be defined as involving a more careful

analysis of relationships and motives, a greater

variety of approach, and increased flexibility in

treatment, a new faith, perhaps, in the recrea-

tive powers latent in human nature. Miss

Colcord admirably illustrates this point of view

in her book, which is the latest in the Social

Work Series edited by Mary E. Richmond.

II. BOOKS RECEIVED

AovENTrRES IX PROPAGANDA. Letters from

an Intelligent Officer in France. By Captain
Heber Blankenhorn. New York: Houghton
Miflain Co. Pp. 167.

Employment Psychology. By Henry C.

Link, Ph.D. New York: The Macmillan

Co. 1919. Pp. 440.

Fireman. Civil Service Examination Instruc-

tion. New York: Civil Service Chronicle.

Pp. 132. $2.

Madison Our Home. By Frank A. Gilmore.

Issued and Copyrighted by the Madison

Board of Commerce. Pp. 192.

Nebraska Blue Book and Historical Reg-
ister. 1918. Addison E. Sheldon, Editor.

Published by Nebraska Legislative Reference

Bureau, Lincoln, Neb. Pp. 512.

The Housing of the Unskilled Wage

Earner. By Edith Elmer Wood. New
York: The Macmillan Co. Pp. 321. $2.25.

The Science of Labour and Its Organiza-

tion. By Dr. Josefa loteyko. New York:

.E P. Dutton and Co. Pp. 199. .*1.60.

What Happened to Europe. By Frank A.

Vanderlip. New York: The Macmillan

Company. Pp. 188. $1.25.

Why W^e Fought. By Capt. Thomas G.Cham-
berlain. Foreword by Ex-President Taft. New
York: The Macmillan Co. Pp. 93. $1.00.

Year Book of the State of Indiana for the

Year 1918. Compiled and Published under

the Direction of James P. Goodrich, Gov-

ernor, by the Legislative Reference Bureau,

Charles Kettleborough, Director. Indianap-

olis: William B. Burford, Contractor for

State Printing and Binding. Pp. 1054,

m. REVIEWS OF REPORTS

Proceedings of the Conference on a National

Department of Public Works.—This pamphlet
is valuable for its full record of the consideration

given to the proposed establishment of a depart-

ment of the federal government devoted to the

nation's engineering and construction activities.^

In sending out the proceedings the conference

committee has also included other pamphlets
and literature showing the desirability of a

national department of public works and sup-

porting the Jones-Reavis bill now pending in

congress for its establishment. The advantages
claimed for such a department are summarized

as follows:

1. The United States is, with one exception,

the only nation of importance not now adminis-

tering its public works through such a depart-

ment.

1 See National Municipal Review, vol. viii, p. 449.

2. The public works activities are now spread

out over many departments, with no co-ordina-

tion of effort. Duplication necessarily results

as well as conflict of authority and great waste

of public funds.

3. Public works are strictly technical in their

character and require the services of a permanent
and skilled personnel for their efficient construc-

tion and operation.

4. The creation of such a department would

result in the formation of a technical organiza-

tion competent to administer the engineering

work of peace and further to provide the nucleus

of an organization capable of being expanded

immediately to meet the war construction and

research needs of the country.

5. The formation of such a department would

attract to its service competent men of a calibre

not now available for government work; would
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create a permaiient body of skilled, experienced

men, competent to undertake new enterprises,

whose permanence of employment and pride of

accomplishment would create an excellent

"esprit de corps."

6. There is no organization in existence cap-

able of rendering this service.

7. It would permit of a unified control over

public works and a comprehensive plant for

their continuance over a term of years according

to a modern and business-like financial plan

based on an annual budget.

8. It would give great stimulus to technical

research and study, and create machinery

whereby we covdd compete more nearly on a

parity in mechanical matters with the research

departments of other great powers.

How East Cleveland (Ohio) Reports to Its

Citizens.—The first annual report of the city

of East Cleveland, Ohio, under commission-

manager government is in many respects a

model. In forty pages it sets forth to a popula-

tion of 25,000, in everyday language, and with

the help of graphic charts, the manner in which

some $24,000 of municipal income was collected

and disbursed in conducting the city's affairs.

Passing over the admirable record made under

the commission-manager plan, this example of a

concise record intelligible to the average layman
is the chief interest in the report. The ordi-

nary bulky, dry department reports, which are

imintelligible to the average citizen, are here

condensed (in some cases to a page or half page)
so that they present in a nutshell the actual

work done.

The new charter association of East Cleveland

has taken advantage of this excellent opportu-

nity to issue a bulletin on the report and its

contents, as a means of establishing a civic

intelligence with relation to the functioning of

the commission-manager plan. This apprecia-
tion of the psychology of the situation is highly

gratifying, and it might be followed with effect

by civic bodies in other cities. A fundamental

diiBculty in establishing and maintaining good

government is that the average citizen knows
far too little about the philosophy and workings
of his government, and (largely as a consequence)
does far too little intelligent thinking about it.

An incessant effort to spread a popular knowl-

edge of ci\ac matters, through all forms of prop-

aganda, must be one of the cornerstones of any
effective movement for permanent improvement.

 
Public Ownership of Public Utilities.—The

National Economic League Quarterly, May, 1919,

contains a verbatim report of a discussion before

the economic club of Boston on the public

ownership of public utilities. The discussion,

participated in by Samuel O. Dunn, editor of the

Railway Age; John Martin, publicist; William

B. Munro, professor of government, Harvard

University; and Delos F. Wilcox, franchise

expert, is a valuable contribution on the subject.

Women's Municipal League of Boston Reports
Its Year's Work.—The latest annual report

of this organization shows a number of com-

mendable activities carried on. More than sixty

classes in the ci\'ic education of non-English-

speaking women have been conducted; classes

have been organized for teaching English to

foreign-speaking women; continuous exhibits

on home economics have been maintained in

co-operation with the state board of food

administration; a "fair food price list" has

been systematically published; the appointment
of a mayor's committee on housing was secured;

a campaign has been carried on for the passage

of an adequate housing code for the city; sub-

stantial work has been accomplished in the

creation of school gardens; and an eflScient

clinic has been established for the care of

women of moderate means before, during, and

after childbirth.
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I. GOVERNMENT AND ADMINISTRATION

Motor Truck Express Service in New York ernmental agencies including county farm

for Transporting Farm Products.—The New
York state committee on food production and

distribution has issued a report on its investi-

gation of this subject, in which it urges the es-

tablishment of rural motor truck express routes.

The report enumerates many such routes that

have been established in other states, and sum-

marizes the advantages as follows:

1. Giving a market outlet to food supplies
hitherto unavailable because of the distance be-

tween producer and the market and lack of

transportation.
2. Transportation of produce to the consumer

more quickly and in better condition than is

possible under present methods.
3. Maintaining of men and horses on the farms

who now spend a great part of their time driving
to market.

4. Elimination of unnecessary handling and

special packing of produce involved in shipping
by rail.

5. Establishment of more direct connections

between farmer and market.
6. Encouragement of diversity in farming, as

a result of widening the market areas.

7. Substituting for the disinterested imper-

sonality and limited liability of railroad shipping
on short hauls, an agency that personally col-

lects and delivers produce, performing marketing
as well as transportation functions.

8. Serving as a feeder to the railroads and
water transportation lines.

The committee recommends a constructive

state policy toward the development of rural

motor express routes, and since the state func-

tion in this respect is regarded as being largely

educational, it is recommended that the gov-

ernor appoint a temporary non-salaried state

highways transport committee, which shall in-

clude the state commissioner of highways, a

representative of the state college of agriculture

or the county farm bureau organization, a repre-

sentative of the state department of farms and

markets and two other public-spirited men
interested in this subject but not connected with

any concern having to do with the manufacture

or sale of motor trucks.

The purpose of this committee is described as

follows :

1. To secure the co-operation of existing gov-

bureau managers, municipal officials and state

departments, together with organizations of

farmers, food distributors and consumers, in for-

mulating a program for the development of

rural motor truck express routes in the localities

of the state where they will aid most in giving

the farmer a more direct outlet for his produce

and in supplementing the existing transportation

facilities.

2. To co-ordinate the state's policy of high-

way construction and improvement as far as

possible, with the needs of this program.

3. To stimulate interest in the development of

rural motor truck transportation, give publicity

to the public utility of the rural motor express

and furnish authentic information regarding the

conditions under which it may be profitable and

of greatest service.

4. To recommend to the governor any legis-

lation or regulation that may be necessary to

protect the interests of the public in the opera-

tion of motor truck express lines.

*
Reclaiming a City's Waste Materials.—One of

the outgrowths of the war industries board is

a significant effort instituted in Akron, Ohio, for

utilizing so far as possible all of the city's waste

materials, such as rags, paper, metals, rubber,

etc. Through the Akion Industrial Salvage

Company, promoted by the chamber of com-

merce, a genuine civic movement was put on

foot for a city-wide system of waste reclamation

to deal not only with the waste from the home,

but also with that of the store and the factory.

The advantages of the method adopted in

Akron differ from those of ordinary methods of

waste collection and disposal, first because of

constant experiment to find the most advanta-

geous utilization for every waste element, and

second because the pooling system employed

enables the individual or firm with a small daily

or weekly accumulation to dispose of it as prof-

itably as does the firm with a large turnover.

In addition special effort is made to inculcate

thrift by showing the added value of proper

sorting of wastes.

498
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When the Akron Industrial Salvage Company
was first organized at the instance of the chamber

of commerce, with a capital of $25,000, the

directors had no fixed p)oUcy for operation, so

that several months were consumed in experi-

menting with various methods. The most ob-

vious proved not to be the most successful; but

eventually the company evolved the plan of it-

self collecting, sorting, and selling all waste

materials, rather than of delegating any of these

functions to others. This, despite many difficul-

ties, demonstrated itself to be the most effective

course.

In the three months ending January 1, 1919,

the company handled approximately 600,000

pounds of waste, of which about 220,000 pounds
were sold for a little over $6,000. In the first

two months of 1919 the company handled 1,000,-

000 pounds of waste, and sold $12,000 worth.

All indications are that the company is rapidly

developing an organization and standardizing
its methods of operation, and the conclusion is

crystalizing among many who have been watch-

ing this experiment that it is demonstrating the

potentiality of a salvage company operated for

the benefit of the community.

Municipal Milk Depots in Newark (New
Jersey).

—These depots have been in existence

for about six months, having been established by
Mayor Charles P. Gillen of the department
of public affairs, who obtained approximately
$5,000 with which to start operations. At the

present time the three depots are selling approx-

imately 2,000 quarts of grade A pasteur-
ized milk per day at a price of eleven cents

per quart, which is about eight cents less than

the price charged by regular dealers for grade A
milk in bottles.

The milk depots are located in the congested

dwelling districts of Newark, where a steady
trade has been developed. The milk is sold from

large containers in each of the stores. These

containers have a faucet arrangement through
which the milk is allowed to pour into the recep-
tacle that the customer brings with him or her.

Each milk receptacle has to have a cover so that

it is protected from a sanitary standpoint during
transmit from the milk depots to the home.
Most of the patronage of the milk depots is from

poor people, but there is occasion for other per-
sons buying from these depots because of the

economy.

The money advanced for the establishment of

this municipal enterprise must finally be paid
back to the city. With the original appropria-
tion a creamery was established by the city at

Blairstown, Warren county, about 70 miles

from Newark and in a farming section. The

pasteurization and shipments are made from the

Blairstown creamery.

Frank A. Higgins.

*

Commixnity Welfare Department for Indian-

apolis.
—A law passed at the last session of the

Indiana legislature provides for the establish-

ment in "each city of the first class"—otherwise

known as Indianapolis
—of an executive depart-

ment of community welfare, under the control

of a board of sixteen members, appointed by
the mayor, and ser^-ing without compensation.
After the first board is appointed, four appoint-

ments are to expire each year, and new appoint-
ments are to be made by the mayor from nomi-

nations made by ballot by the board, members
whose terms are about to expire having no vote

in the nominations. The board has authority
to accept in the name of the city any gift or

bequest made for community welfare purposes,

or for an unspecified purpose, and apply such

funds to any enterprise involving health, edu-

cation, safety, pleasure, comfort, welfare, or

convenience of, or other benefit to the citizens

of the city.

*

Salary Standardization at Washington.
—The

total absence of standard titles, work specifica-

tions, or salaries among the great mass of the

employes in the federal departments at Wash-

ington, whether clerical, labor, or technical, has

long been recognized as a fundamental weakness

of the entire personnel system governing these

employes. For some years past the Civil Service

Commission and some of the department heads

have repeatedly in their annual reports called

attention to the need for a comprehensive, stand-

ard classification of this great body of personnel,

now numbering over 100,000. More recently

the Federal Employes' Union, which has in the

past few years very heavily increased its strength

among the department employes at Washington

(now numbering, it is said, some 30,000 of these

as its members), has been persistent in its efforts

in the same direction.

The addition of thousands of clerical and tech-

nical employes to the Washington forces during
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the war, almost without exception employed

under lump sum appropriations and without any

central control as to salary rates or titles, sharply

aggravated the existing situation, particularly as

the general level of rates offered new employes

was substantially higher than had prevailed in

the departments before the war.

The result of these several factors was the

creation, by act of March 1, 1919 (40 Stat.,

1269), of a "Joint Commission on Reclassifica-

tion of Salaries." By the bill it is made the duty

of the commission "to investigate the rates of

compensation paid to civilian employes by the

municipal government and the various executive

departments and other governmental establish-

ments in the District of Columbia, except the

navy yard and the postal service, and report by

bill or otherwise as soon as practicable what

reclassification and readjustment of compensa-

tion should be made, so as to provide uniform

and equitable pay for the same character of em-

ployment throughout the District of Columbia

in the services enumerated."

The commission is composed of three senators,

appointed by the vice-president, and three former

representatives, who were members of the last

congress, appointed by the speaker of the house.

The act appropriated $25,000 for the expenses

of the commission, and by the sundry civil appro-

priation bill for the current fiscal year, recently

enacted, an additional appropriation of $50,000

was granted. This does not, however, represent

the total resources available to the commission,

as the act requires the heads of the various gov-

ernmental ser\nces "to furnish office supplies

and equipment, detail offices and employes, fur-

nish data and information, and make investiga-

tions whenever requested by the commission."

Very extensive use is being made by the com-

mission of the authority granted in this section.

In particular, in connection with the great mass

of clerical work involved in the filling out of the

questionnaires by the indi\'idual employes, the

commission followed the plan of decentralizing

the work almost completely, having it per-

formed under the direction of the chief clerks of

the several departments pursuant to standard

instructions. So, too, the actual work of study-

ing the organization of the several departments,

developing standard classifications and classify-

ing individual positions, is for the most part be-

ing done by officers and employes of the several

departments and bureaus detailed to the com-

mission for the purpose.

From the beginning the commission has em-

phasized more strongly than has been usual in

salary standardization work the representation
of the employes themselves on the numerous
committees that have been set up. A novel

feature appears in the definite recognition by
the commission of the Federal Employes' Union
as officially competent to speak for the employes.
The efforts of the commission to date have

been directed solely toward the development of

a schedule of standard titles, work descriptions,

and compensation rates. The commission has

not yet announced what method it purposes to

recommend to congress for putting this standard

schedule into effect, nor for reclassifying and

readjusting the salaries of individual positions.

This last is, of course, one of the most difficult

elements in any standardization program. Simi-

larly it has not yet been made public what

method the commission will recommend to con-

gress for the maintenance of current control

over changes in titles, duties, and compensation,

and the conformance of such changes to the

standard schedule.

As already stated the work of the commission

applies only to emploj'es in the District of

Columbia, and it is here doubtless that the need

for reclassification has been most acute. The

work could usefully be extended, however, to

cover the hundreds of thousands of employes in

the field services. For the postal service this is

already being done, the last congress having

provided also for a commission on the reclassifi-

cation of salaries in the postal service (act of

February 28, 1919, 40 Stat., 1200). This com-

mission has but recently been organized.

Lewis Mayers.^

Civic Progress in East St. Louis.—As the re-

sult of strenuous campaigning for more than two

years for progressive, business, civic adminis-

tration. East St. Louis is now engaged in adjust-

ing the commission form of government to its

conditions. The governing body is made up of

the mayor and four commissioners. Though
there has been friction between the mayor on the

one hand and the four commissioners on the

other, since the installation of the new system

on May 1, the commission is taking steps to

effect permanent solution of the big municipal

problems, principal among which is that of

' Institute for Government Research, Washington,

D. C.
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financing. Those who have looked into civic

aflFairs are positive that East St. Louis will have

to increase both its bonded debt and revenue.

As the first move the commission has set out to

re\ise scientifically the ordinary license taxes,

and from this source considerable income will

be derived. But the large increase must come

from taxation of realty and personalty.

The commission is also taking up with deter-

mination the recommendations of the chamber

of commerce for the improvement of four major

streets with smooth pavements, and one heavy-

traflBc street. These streets will connect with

the new federal-state-county highways which

are being constructed, and also with the Eads

and municipal bridges which cross the Missis-

sippi to St. Louis. The new city administration

is unpartisan and competent, and obviously aims

to make a reputation in managing the munici-

pality on business lines. The citizenship, for its

part, is alert and aggressive, and will insist on

business administration. Contrary to widely

prevailing opinion, there exists a \'igorous public

spirit.

The first expression of public demand for bet-

terment was the adoption, some ten years ago,

of a district park and boulevard system and a

district levee and sanitary district, both of which

were great undertakings. The actual campaign
for general reform and betterment began in the

spring of 1917, when existing commercial and

industrial organizations were merged to establish

the chamber of commerce. The chamber of

commerce set the movement in motion by getting

25,000 words of publicity, emphasizing to the

people the benefits to be gained from ha^•ing the

most beautiful residential city and a well-gov-

erned city. A committee of one hundred, or-

ganized to handle ci\ac problems, originated the

idea for the commission form, and the rotary

club volunteered to conduct the campaign for

the commission form, as a result of which the new

system was approved by the citizens by a vote

of two to one.

The chamber of commerce next inaugurated a

campaign of education, contrasting misrule with

good government and elevated high civic ideals.

It agitated the popular conscience to an appre-
ciation of the ill effects of government by bi-

partisan politics. Thus, by steady and consist-

ent work, the community sentiment for good

government was built up.

In the summer of 1918 the war department
raised a fund of $200,000 for civic betterment

work from the corporations, and founded the war

civics committee to handle civic problems in

East St. Ijouis. The three-year work of this

committee is now in progress. Its field is mainly
civic and social service.

In the spring of 1919, when the commission

form was to go into effect, and the new officers

to be elected, a number of prominent citizens met
and organized the new era committee, the object

of this committee being to standardize the char-

acter of the nominees and to make the issue of

good government direct and definite. Although

only one nominee on the new era ticket was

elected, the primary result of electing reliable

officers was achieved.

A word about the riot and misgovernment
conditions shoidd be added. This was not the

only city threatened with a race riot. There

were two small cities and one large city which

feared similar disaster, and there were many cities

which were worried by troubles consequential to

the tide of negroes from the South to the North

to find employment in manufacturing cities.

There Mere two immediate causes of the riot

in East St. Louis. One was the number of dis-

turbances which agitated the public; the other

was the state created previously by bi-partisan

politics and weak government. So that, pri-

marily and conclusively, the underljnng trouble in

East St. Louis was the same kind of bi-partisan

politics which disgraced New York, Chicago, St.

Louis, San Francisco, and hundreds of other

cities, large and small. It should be borne in

mind, as a phase worthy of consideration, that

East St. Louis has been doubling its population

every ten years. The achievement of reform and

business administration could not, in all proba-

bilitj% be effected any sooner. It must be like-

wise apparent that the solution of the much-

discussed problem in East St. Louis is very

simple. The solution is wholly an expression of

public spirit and the performance of good govern-

ment, and East St. Louis has both.

J. N. Fining.

*
St. Louis Zoning Law under Fire.—The re-

cently enacted zoning ordinance for St. Louis

has been attacked from several quarters during

the last few weeks, and the discussion ensuing

has residted in a number of amendments being

adopted by the local board of aldermen. Objec-

tions to the law were principally voiced by the

city building commissioner, who claimed that

the law had prevented millions of dollars worth
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of new building in St. Louis. His contentions

were supported by the contractors, the union

building tradesmen, a number of architects, and

the real estate exchange. The latter body went

so far as to recommend the entire repeal of the

ordinance. The city plan commission at first

was opposed to any amendments, but finally

compromised on the following four:

1. The board of public service was given power
to approve plans

"
which may slightly violate

the letter of the building regulations established

by the zoning law, if they do not violate the

spirit of the law."

2. Specifications were laid down requiring

that apartment houses 30 feet or more in height

should have 2 5 inches of yard space at the rear,

or at the side, for each foot of height, and that

center courts should extend 3 inches for each

foot of building height.

3. It was provided that in the down-town

district 15 per cent of a lot's area must be left

clear for light and air. This may be at the rear

or in an inner court. In the industrial district

10 per cent of the area of corner lots must be used

for light and air, and 20 per cent of other lots.

In the commercial district 25 per cent of all lots

must be so set apart.

4. Stage towers and scenery lofts of theatres

are now classed with church spires or towers of

other buildings, which are exempt from height

regulations.

These amendments represent a
"
loosening-up

"

in the zoning scheme. All of them were adop-

ted with the exception of the first, the Board of

Aldermen placing the discretionary power of ap-

peal, in the case of maximum heights of build-

ings in the commercial and industrial districts,

in the hands of the building commissioner. The

plan commission strongly advised that there be

no further changes until the law had had a thor-

ough try-out. From the attitude of those op-

posing the present regulations, it is safe to say

that further efforts will be made to amend or

nullify them. Louis F. Budenz.

*
Mosquito Extermination Pays.

—The jokes

about New Jersey mosquitoes are rapidly becom-

ing extinct, with the pests themselves. A large

proportion of northern New Jersey mosquitoes

breed in the marshes or so-called meadows along

the Passaic and Hackensack rivers, which cover

thousands of acres. The problem of preventing

mosquito breeding here was a most diflBcult and

formidable one, but the state tackled it in 1905

and has been at it ever since, with help from

Essex county, while the cities and towns in the

vicinity gave more or less assistance.

There are now comparatively few mosquitoes
in New Jersey. The meadows themselves are

habitable, and many industries have sprung up
there. A considerable area of the mosquito-
freed meadows are along Newark's water front.

In 1905 this section paid $7,650 in taxes, accord-

ing to the Municipal Jovrnal; in 1918 it paid

$238,513. An annual income increment of

$230,000 is 5 per cent on $4,000,000. If we as-

sume that only half the increase is due to the

waging of war on mosquitoes and also allow

$10,000 a year for maintenance of the drainage

works, we still have 5 per cent on $2,100,000.

The cost of the anti-mosquito work in this dis-

trict has not been anything like two million

dollars. Any section suffering from these mala-

ria-carriers should take steps to protect the

inhabitants by destroying mosquito breeding

places. In many cases they may find this

financially remunerative, as did Newark.

*

City Manager Notes.—Ranger, Texas, has

adopted the city manager plan, with M. A.

Turner, of Ranger, as the first manager. Alcoa,

Tennessee, population 3,000, and Gastonia,

North Carolina, population 20,000, have also

provided for city managers.

Tallahassee, Florida, expects soon to be among

commission-manager cities, having approved
and passed on to the state legislature for sanc-

tion a new charter which follows closely "model

charter" lines.

A bill passed by the New Mexico legislature to

amend the charter of Albuquerque, by reverting

to a close approximation of the old aldermanic

system, was defeated upon a referendum.

Recent changes in city managers include the

selection of Charles O. Ephlin, formerly county

commissioner, as acting manager of Wheeling,

West Virginia, to succeed the late George O.

Nagle. Bonner Hill succeeds M. J. McChesney
at Charleston, West Virginia. M. E. Martin

succeeds J. C. Caldwell at Ocala, Florida.

W. H. Larson has been appointed manager at

Electra, Texas; Martin S. Ruby at Lubbock,

Texas; L. L. Rjan at McCracken, Kansas; and

M. E. Mitchell at Lufkin, Texas.

*

Temporary Financial Relief for Ohio Cities.'—
At the recent session of the Ohio legislature a

compromise financial measure was finally put
' NATIONAL MUNICIPAL REVIEW, Vol. viii, p. 389.
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through by the governor. This measure allows

cities to issue bonds against certain deficiencies,

if approved by the voters at the polls.

The legislature proposes to meet again after

the November elections, at which time the classi-

fication amendment- will be voted up or down.

In case the amendment is ratified the legislature

will go forward immediately with a program for

permanent financial relief. The finance commit-

tees of that body are to hold sessions intermit-

tently from now until November.

C. A. Dykstra.
*

Municipal Regulations Governing Water

Meters.—Report No. 404, issued by the state

bureau of municipal information of the New York

state conference of mayors and other city offi-

cials, is a summary of data gathered by the bu-

reau concerning the regulations controlling the

use of water meters in American cities. These

regulations cover the ownership of meters; what

deposit, if any, is required on meters; annual

rental charges; and charges for installation,

maintenance, repairs, and replacements. No

adequate summary of this information can be

presented here in the space available, but the

full report is worthy of study by all interested

in the subject.
*

Selling Municipal Bonds "Over the Counter."
—The sale of municipal bonds directly to citizens

is estimated to have amounted to approximately

$50,000,000 in the last few years. This estimate

includes sales by Milwaukee, Boston, Chicago,

St. Paul, Philadelphia, St. Louis, Baltimore,

Cincinnati, San Francisco, Minneapolis, and

New York City. In denomination some of the

bonds have been as small as $10, ranging from

this figure to $1,000 or multiples thereof. The
rate of interest has been pretty uniformly 4 per

cent, in one instance dropping to 3.65, while

with the exception of a series of demand bonds

the term has varied from 20 to 30 years.

*
Milwaukee to Study Municipal Ownership.—

A committee of able citizens representing all

principal interests of the city has been appointed

by direction of the common council of Milwau-

kee to investigate the feasibility of the purchase

by the city of the public utilities owned by the

electric company. A recently enacted state law

provides for the municipal payment for street

railways or other public utilities by bonds issued

against the value of the plant, the interest and

principal to be paid from a fund set aside from

the gross earnings of the plant. Such bonds are

not charged against the general borrowing

capacity of a city.

Proportional Representation for Ireland.—The

Irish "local government bill" was passed by the

British Parliament and became law on June 3,

the vote in the House of Commons on the third

reading being 244 to 42. It applies the Hare

system to the election of all local representative

bodies in Ireland. As the members of represen-

tative bodies are the only oflScials elected in

Ireland, this means of course that the Hare

system is to be the only system used in Ireland

for local elections.

II. POLITICS

Cincinnati Coimcil of Education Does Effective

Work.—The Cincinnati council of education,

which for the past eight years has accomplished
its main purpose of electing an efficient school

board, is a delegated body composed of represen-

tatives from various ci^-ic organizations, such as

the chamber of commerce, business mens club,

federated improvement associations, woman's

club, woman's city club, federated mothers'

clubs, and council of Jewish women. The coun-

cil of education has co-ordinated its work with

the Republican party to good advantage; the

Democratic party, however, has taken only a

perfunctory interest in school affairs, due per-
' NATIONAL MUNICIPAL REVIEW, vol. VUi, p. 94.

haps to the large Catholic constituency of that

party and the fact that the Catholics have their

own parochial schools. The weakness of the

council has been that it does nothing between

elections. The purpose was that it should follow

and ad\'ise upon all educational matters and

questions of policy coming before the school

board; but it has not seemed practicable to main-

tain the necessary interest and secure the re-

quired funds for this part of the work.

This year, with three members of the school

board to be elected, the council indorsed two of

the retiring members whose records were satis-

factory, and for the third candidate secured Dr.

F. B. Dyer, formerly superintendent of schools in
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Cincinnati and later of Boston. There is strong

confidence that these candidates will be elected.

The nomination of Dr. Dyer solved a difficult

problem confronting the council, namely, an

insistent demand among the women delegates

that the third candidate be a woman. The

Republican party refused to agree to this, and if

the council had not yielded the Republicans

would probably have nominated their own ticket,

with every prospect of its election. But when

Dr. Dyer consented to run, his eminent qualifi-

cations were so apparent that the women

yielded their point, but only after the council

had pledged itself to the principle of having a

woman upon the school board. Consequently it

would appear that after this election the plan

followed in the last two elections, of obtaining

the approval and support of the Republican

party for the council's nominees, can continue

only if the Republicans have a decided change of

heart regarding women on the school board.

Non-partisan Elections Abolished in Third-

Class Cities of Pennsylvania.—The Pennsyl-

vania legislature took a backward step at its

last session by the passage of a law repealing

the non-partisan election provisions for third-

class cities, and substituting partisan elections.

The law also makes the treasurers in cities of

the third class elective by the people instead

of by the council. This deplorable repeal,

afiFecting more than thirty cities, tears down all

the good work that has been done in the last

five years, through elections conducted on local

issues, to break the power of machine rule and

special privilege iu these cities.

The non-partisan election law for cities of

the third class, together with the non-partisan

judicial ballot law, was passed by the legislature

elected during the Progressive upheaval in 1912.

Ever since the enactment of the law machine

politicians with party or selfish interests to serve

have been plotting for its repeal; but until the

present time their reactionary efforts have been

foiled. Even in the early part of the legisla-

tive session just closed the repealer was defeated

in the house, and only by the utmost organized

pressure, augmented by help from the Philadel-

phia and Allegheny machines and from the

liquor interests, was it finally reconsidered and

forced through under the claim that it was

favored by Governor Sproul. The Governor

repudiated the use of his name and held the bill

for the time without action. Fearing a veto,

its sponsors had the bill recalled by the legisla-

ture, and in the closing hours of the session

passed it a second time. In the light of these

events the governor's approval of the repealer

came as a bitter disappointment to many of his

friends, despite his consistent adherence to the

system of partisan government. R. R.
*

Detroit City EmployesWin Eight-Hour Day.
—

The city employes of Detroit objected to working
from 8:30 until 5 o'clock, with half an hour for

lunch, considering this a \-iolation of the city

charter pro\'ision calling for an eight-hour day.

Upon petition the city council limited their

working day to the period from 9 to 5 o'clock

with an half hour for lunch included.

III. JUDICIAL DECISIONS

Buffalo Fares.—An interesting decision of the

New York court of appeals is that the public

service commission has authority to raise fares

in Buffalo above five cents in spite of the Milburn

agreement which has up to this time prevented

any increase of fares in that city. The court

said that the legislature had delegated power of

adjusting rates, under the franchise, to the com-

mission, when it passed the public utilities act

of 1907. In so deciding the court stated that

it was not denying but enforcing the terms of

the franchise. It is believed that this decision

does not overrule the Quinby case of 1918,

because in the Buffalo franchise the legislature

was given power to regulate fares. Judge

Cardoza said, inter alia: "Municipality and

railroad have joined in this declaration that the

rate fixed by their agreement shall be not final

but provisional. It is subject in case of need

to re-examination and readjustment by the

agents of the state. The need that was fore-

seen as possible has arisen. In upholding the

jurisdiction of the commission to deal with it,

we do not override the conditions of the fran-

chise. We heed and enforce them."

*
Sewage Disposal.

—In the case of Darling v.

City of Newport News^ the supreme court of

the United States held that the right given tliC

»39Sup. Ct. Rep. 371.
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city of Newport News by its charter and by

statute to discharge its sewage into the ocean

does not violate the contract rights of an oyster

bed lessee, holding under a statute granting the

absolute right of occupancy for fixed periods,

since these provisions relate to the possession of

the land and not to the quality of water over it.

*
Police Pension Fund.—The police pension

fund act was held retro-active by the supreme

court of Illinois in the case of Beutel v. Foreman^

and to apply to all persons entitled to pensions

under the act, including a retired policeman who

had served twenty years, and who would have

been entitled to a pension under the preceding

law, but was now excluded by the present act

because he was not fifty years old. An act will

be given a retro-active effect when it is clearly

the intention of the legislatiu-e to make it so.

*
Transportation of Garbage.—In the case of

Wheeler v. City of Boston} the supreme coiu-t of

Massachusetts decided recently that a Boston

ordinance providing that no person shall trans-

port kitchen swill or garbage through the alleys

or streets of the city, municipal collection and

removal of the entire mass of garbage being

necessary to preserve the pubUc health, is a

valid exercise of the police power by the city,

justifying the refusal of permits to farmers to

convey garbage and swill through the streets.

This is coming to be a very important question,

especially in cities operating their own reduction

plant where it is essential that they should

get all the garbage available, especially that of

the hotels and other large food handling

establishments.

*
Civil Service.—In the case of Stiles v. Morse*

the supreme court of Massachusetts held that

where three of the five members of the City

Council of Lowell, clothed with the power of

removal under the civil service law, went through

the form of adopting orders removing the city

treasurer without notifying him of the proposed

action and without giving him a copy of the

reasons for the removal, such removal was

improper and, whether the council members

acted in an administrative or quasi judicial

capacity, were individually liable to the treas-

xit^T for nominal damages at least.

« 123 N. E. 270.

»123N. F.684.

123N. E.615.

Removal of Tracks.—The supreme court of

the United States in the case of Denver & Rio

Grande Railroad Company v. City and County of

Denver^ held that an ordinance requiring the

removal of railroad tracks, put down by virtue

of an ordinance, from the intersection of two of

the principal streets, does not offend against the

commerce clause of the constitution, since it

makes no discrimination against interstate com-

merce and does not impede its movement in

regular course, affecting it only incidentally and

indirectly.

Summer Camps.
—In the case of Keller v.

The City of Los Angeles,^ the supreme court of

California decided that the city in conducting

summer camps under the charter provisions for

maintaining the health of the children of the

city was engaged in performing a governmental

function though making a small charge to pay

expenses, so that it was not liable for damages to

a boy injured at the camp. This is in line with

numerous other decisions on this same subject.

It seems sometimes, however, as if this doctrine

might be carried too far in some instances.

*

Franchises.—The federal district coiurt for

the southern district of Iowa in the case of

Muscatine Lighting Co. v. The City of Musca-

tine^' held that the franchise contracts fixing

rates to be charged for lighting cannot be

revised by the coiu-ts because the rates have

become non-compensatory, although the mumc-

ipality reserved the right to re^^se the rates.

The fact that hghting rates fixed by franchise

contracts later became confiscatory because of

unfavorable industrial conditions does not de-

prive the utility of its property without due

process or deny it the equal protection of the

laws.

In the case of Virginia Western Power Co. v.

CommoniceaMfi the supreme court of appeals of

Virginia held that where the municipality of

Clifton Forge, at the time of granting the fran-

chise, was vested with unlimited power to con-

tract as to rates charged for service that the

rates fixed in the franchise contract are irrevo-

cable under that section of the Federal Consti-

tution forbidding the impairment of the obli-

gation of a contract by state law.

» 39 Sup. Ct. Rfp. 450.

• 178Pac. 505.

' 256 Fed. 929.

« 99 S. E. 723.
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In Black v. New Orleans Railway and Light

Co.* the supreme court of Louisiana decided

that contracts between a city and a street rail-

way company, permitting temporary increase

of fares as a war measure for a limited time,

were made for the public good, so that tax

payers, not alleging any vested right or interest

in the contract, and not alleging that the ordi-

nance was unreasonable or in bad faith, or that

their taxes would thereby be increased, and not

referring to any law forbidding the city to

modify the contract, had no interest to sue to

enjoin the collection of increased fares.

In San Antonio Public Service Co. v. The

City of San Anionio^^ the Federal district court

held that under the Texas constitution, a city

•82 Sou. 81.

10 257 Fed. 467.

having power under its charter, "exclusively to

regulate everything connected with street

railroads," is without authority to make an

irrevocable contract fixing the rate of fares in an

ordinance granting the franchise to a street

railway and that such a provision is regulatory,

subject to change by the city to protect the

public from excessive charges for service and

to the constitutional rights of the company to

earn a fair return on its investment. In this

case the company was trying to get away from

the franchise rate of five cents and was asking

equitable relief from the crushing effect of two

ordinances, one of which prevented the company
from increasing its fares without the city's con-

sent and the other which limited the fare to

five cents.

Robert E. Tract.

IV. MISCELLANEOUS

A Miinicipal League 750 Years Old.—A
league of municipalities whose beginning runs

back to the middle of the twelfth century is the

record disclosed in the book of the 1919 con-

vention of the royal burghs of Scotland, an

imposing volume of over 150 pages.

The most interesting section of the book

contains a historical sketch of the organization,

in which we find that the convention is supposed

to have been organized by King David I of

Scotland. 1124-1154. At that time commis-

sioners of four of the principal towTis of Scotland

established the custom of meeting periodically

as an ultimate court of appeal respecting matters

that concerned the internal interests of the royal

burghs. This body was known as the "Court

of the Four Burghs," and its decrees were

declared to be equally final and conclusive, in

all affairs subject to its jurisdiction, as those

of the Scottish parliament, of which it was

finally made a part. Its separate jurisdiction

was still recognized, however; questions of

dispute were referred to it, and its decisions

accepted. Even after it was enlarged by the

admission of additional burghs it was called,

in a charter granted to it by James II, in 1454,

the "Parliament of the Four Burghs,
'

and it

was ordained "to do and exercise all and singular

which in any way, in the court of parliament,

according to the laws, statutes, and customs of

burghs, are treated upon, considered, and finally

determined." In 1487 a yearly meeting was

established for commissioners from all the burghs

of Scotland. Subsequently, in 1581, the com-

missioners were authorized to convene "in

quhat Burgh they thoucht maist expedient,

with full commission, to treat upon the weilfair

of merchandis and merchandice, gude rewle

and Statutes for the common profit of Bur-

rowes." By the treaty of union the "rights

and pri\dleges of the royal burghs of Scotland

as they are now, do remain entire," and the

convention of the royal burghs of Scotland is

unique as the last remnant of the old parliament

of Scotland. It is an important deliberative

and consultative assembly, actively promoting
useful and practical legislative measures, and is

thoroughly representative of burghal interests.

The scope and activity of this interesting

and powerful body is illustrated by the present

year book. It contains the records of about

fifty meetings held during the year by various

committees, in addition to the minutes of

the convention held in 1918, the program for

the 1919 convention, and various data and

appendices.

A League of Mayors to Meet Annually at

Washington.—A significant feature of the con-

ference of state and municipal executives, held

at the WTiite House in March, was the general

conclusion, drawn from the speeches of governors

and mayors, that the municipal executives had

a closer understanding of the common needs
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than had the state executives. Consequently
there is promise in the prospect of a permanent

league of mayors to hold an annual conference

in Washington. The following committee on

organization was elected to report at the next

conference, which is to be called by Secretary

of Labor Wilson early in 1920: Mayor George
L. Baker, Portland, Oregon; Mayor F. W.

Donnelly, Trenton, New Jersey; Mayor W.

Montague Ferry, Salt Lake City, Utah; Mayor
Daniel W. Hoan, Milwaukee, Wisconsin; R. J.

Wheeler, Allentown, Pennsylvania; Roger W.

Babson, secretary.

*

Cincinnati Has a Girls' City Club.—This

innovation was the result of a desire on the part

of a group of young women students of the

University of Cincinnati to prepare themselves

for taking part in the life of the city. Accord-

ingly they asked the aid of the woman's city

club, with the idea that later they would be

ready for membership in that body, and that

meanwhile they might have some group affilia-

tion with it. Their request was granted and

they were accorded certain club privileges.

The program for preparation is now being
worked out, and its result will be watched with

great interest.

A New Phase of the Research Movement.
—A new phase of the bureau movement was

initiated at the meetings of the governmental
research conference in Chicago on June 23

and 24. The conference is a very loose organ-
ization of local bureaus, undertaking little

more than to hold annual or semi-annual

meetings for the purpose of discussion and to

disseminate monthly information as to their

current activities. The proposal of a more
effective national organization was enthusias-

tically endorsed and the first steps were taken

for its establishment.

This organization is not, however, to be a

mere association of local bureaus. It is to have
a separate and independent existence. Its

purposes will be to stimulate more effective

government wherever the need, to give national

backing to the local bureaus, and to aid in the

launching of bureaus in every field of govern-

ment, national, state, county, city or others. By
making more mobile the expert and technical

experience available, it will cut the costs of local

operation. It will give a solidity to the bureau

movement that will be reassuring to the workers

in this field.

This organization will also formulate a nation-

wide bureau policy, which was not feasible so

long as the bureaus were wholly detached. Di-

vergent as are the needs and opportunities in

different places, the discussions in Chicago
demonstrated that the elements of such a na-

tional program have already been developed.

The organization will stand for the promotion
of a system of government built upon principles

proved by experience, such as a simple, respon-

sible, administrative organization, financial

planning and control, informative accounting,

systematic purchasing, and standardization so

far as practicable of salaries, grades and

methods. The organization will stand, in short,

for a scheme of scientific management as applied

to government.
A committee was chosen to develop these plans.

It consists of Charles A. Beard, Chairman, New
York; Frederick P. Gruenberg, Philadelphia;

F. L. Olson, Minneapolis, and Lent D. Upson,
Detroit.

Robert T. Crane.

Bureau of Municipal Research of the Uni-

versity of Texas Changes Its Name.—The
name of the bureau of municipal research of

the LTniversity of Texas has been changed to

the bureau of government research. This

change in name will not affect the work which

the bureau has been doing for the cities of the

state. Municipal research service will be

continued and the bureau will remain the secre-

tariat of the league of Texas municipalities.

State and county government, on account of

their close relationship to municipal govern-

ment, wnll be added to the field of investigation,

an extension which should make it possible for

the bureau to render even better service to the

cities than before. The publications of the

bureau will be continued under the name of the

"Government Research Series."

Municipal Orchestra for Birmingham (Eng-

land).
—Prominent citizens associated with

musical circles in Birmingham, England, are

desirous of establishing a city orchestra, or in

the absence of such an orchestra, to encourage
and absorb local musical talent. The total
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annual cost of an orchestra is estimated at

$42,500, and the revenue from the concerts and

engagements of the orchestra at $30,000. One
half of the deficiency of $12,500 is to be guar-

anteed by private subscribers for a period of

five years.

The orchestra when established will comprise

seventy instrumentalists who will provide

Saturday and Sunday and symphony concerts,

light music for dancing, and also give the parks
committee an opportunity of extending its

useful work of providing music in the parks.

Concerts will also be provided for school children.

The parks committee has been authorized to

contribute for a period not exceeding five years

one half of any deficit that may occur.
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FOREWORD

The committee on sources of municipal revenue of the National Munici-

pal League believes Mr. Purdy's article to be of interest and value, not

merely to tax officials but also to taxpayers and students of government

and finance generally. In it Mr. Purdy, for many years president of the

commissioners of taxes and assessments of the city of New York, states

briefly and simply the type of organization and the principles of adminis-

tration which, in his opinion, are best adapted to the task of assessing real

estate in American municipalities. The document is not intended to be a

complete manual of technical procedure in this field, but nevertheless, in

it the technician will find a general guide and a number of references to

sources where details may be found. It is rather a non-technical state-

ment of Mr. Purdy's general conclusions arrived at after a long period of

experience as a practical tax administrator. The committee hopes that,

coming as it does from the pen of the acknowledged authority in this field,

it will serve to crystallize public sentiment in favor of better assessment

methods, without which our municipalities will scarcely be able to meet the

financial problems of the years which lie immediately ahead.

It may seem to some that the technical problems of assessing real estate

are only remotely connected with the problems of the sources of revenue.

Almost everyone prefers a "new" source of revenue when a period of

financial difficulty arrives. The committee, however, feels that in view of

the huge development and the wide scope of the present federal taxes, it

behooves the municipalities, first of all, to develop to a point of highest

efficiency the sources of revenue that are recognized as peculiarly their

own, the chief of which is the real estate tax. Improved administration of

this tax will result in the elimination of inequalities, the lessening of dis-

satisfaction, and an increase of revenue greatly in excess of the additional

expense involved.

This constitutes the first of a series of supplements dealing with the

various aspects of the municipal revenue problem which the committee

plans to publish from time to time.

Robert M. Haig,

Chairman, Committee on Sources of Revenue.

\
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THE ASSESSMENT OF REAL ESTATE
BY LAWSON PURDY

INTRODUCTION

Under the constitutions and statutes of all the states, real estate is

taxed on its capital value and provisions are made for assessment. In

some states the county is the assessing unit and in others, the town or city.

In many cases assessors are elected; in others appointed.

There are examples of very excellent real estate assessments where the

form of administration is most undesirable; there are examples of wretched

assessment where the form of administration is excellent. No city should

be discouraged because it cannot at once obtain a good form of administra-

tion. If it has the will it can achieve a good assessment in spite of poor

administrative forms.

The rule is practically universal that real estate shall be assessed at its

market value. This idea is phrased in various ways in different statutes.

One of the best phrases, perhaps, was formerly contained in the tax law of

New York to the effect that real estate shall be assessed at "the sum for

which it would be appraised in payment of a just debt of a solvent debtor."

It is commonly provided that real estate shall be assessed at "its full value"

or "fair cash value." The judges have sometimes said that all these

phrases mean the same thing and in common language signify "market

value." Sometimes it may truly be said that certain real estate has no

market value in the sense that there are no buyers ready and willing to

pay any reasonable sum for it. In such cases it is proper to fall back upon
the other phrases of the law such as "full value

"
and the sum for which the

real estate would be appraised in payment for a debt.

The end and aim of real estate assessment is to secure such a valuation

of every parcel that the tax imposed upon it shall bear a proper relation in

proportion to its value to the tax imposed on every other parcel within the

tax district. To achieve these ends an efficient administration is impor-

tant, the employment of skilled assessors, and the use by the assessors of

those methods and tools of their profession which experience has shown of

value. The assessment should be made annually and the assessors should

be busy every day in the year except for three weeks' vacation.

THE BEST FORM OF ADMINISTRATION

I shall endeavor to describe what is generally regarded as the best form

of administration regardless of the fact that in many cities to obtain that

form of administration there must be changes in state law and in some

cases constitutional changes.

513
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In every city the assessing department should have as its executive hea d

a single person. It is highly desirable that he should be intelligent an d

experienced, but it is vital that he should be within the control of th e

voters. Therefore he should be appointed by the executive head of th e

city. Associated with the executive head of the assessing department
should be two or more to compose a board of review. The number of sue h

a board depends upon the size of the city. In the largest cities such a

board need not exceed five and should, ordinarily, not exceed three. In a

small city the two associates of the executive may be elected ofHoials wh o

hold this office ex-officio because of another office or they may be appointe d

for this duty exclusively and paid a correspondingly small salary.

It is very important that the board of review should include the execu-

tive head for otherwise they may disturb a whole assessment roll and

make it chaos. The work of review should be bound up with the orderly

direction of assessment.

In small cities the duties of the executive head of the assessing depart-

ment may be light. He may, therefore, be paid a small salary and allowed

to engage in other business. In a large city he should not engage in any
other business; the salary should be sufficient to enlist the services of a

competent man who will devote his entire time to the service of the city.

In a small city the head of the assessing department may also do the actual

work of assessing, with perhaps some clerical help. In larger cities, of

course, his duties will be super\'isory and the department will employ
assessors.

Assessors should be appointed after a thorough ci\al service examination

designed to test their ability to appraise real estate. The questions asked

in such an examination should involve the actual problems presented to the

assessor. The examination should be so difficult that no man without

technical knowledge of assessing real estate should be able to pass it. Such

an examination should, therefore, exclude a large percentage of the unfit.

That is about all that any civil service examination can do. Dissatisfac-

tion with civil service regulations is apt to be due to the expectation that

they can automatically select the most fit. That is expecting too much of

any human device. The merit system of the civil service is, however,

exceedingly important in obtaining suitable assessors. When appointed

they should hold office so long as they perform their work properly. They
should be removable only for cause. Their position should be such that

they should be able to look forward with confidence to a gradually increas-

ing salary which should be sufficient to ofJer them a satisfactory, perma-
nent career.

The standards of living and wages vary so much throughout the United

States that it is impossible to name salaries that would be applicable in all

places.

In small cities the city engineer's department may prepare the maps for

the assessing department. In a city of large size the assessing department
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should have its own surveyor. Whoever serves as surveyor for the assess-

ing department should obtain the place as the result of examination and

should be removable only for cause. All clerks and other employees of

the department should likewise be appointed as the result of examination

and should be removable only for cause.

The number of assessors is quite often too small. The number must vary

according to the number of parcels of real estate and also in accordance

\Nith the average value of each parcel and the area to be assessed. Parcels

of real estate having a very high value are generally more difficult to assess

than parcels of lower value, and the district should be small. Where the

area of the parcels is large the district assigned to the assessor may be larger

in area and the number of parcels smaller. The following table may be

helpful in determining how many assessors should be employed. It shows

the number of assessors in the city of New York in 1914, the number of

parcels assessed by each, the average value per parcel, and the average area

of each assessor's district.

Borough



516 NATIONAL MUNICIPAL REVIEW SUPPLEMENT [Sept.

United States topographical survey at a very trifling expense to the

town.^

Since 1890 there has been a system in New York of recording and index-

ing instruments affecting land by reference to a land map which divides

the city into blocks having permanent boundaries. These blocks are

ordinarily about 200 feet by 800 feet in area. They are bounded by streets,

waterways, or other boundaries deemed to be permanent. No changes are

ever made in the boundaries of these map blocks unless changes are made
in the physical boundaries. The block system of indexing conveyances is

much superior to the ordinary system of indexing alphabetically for a large

area. The block system, creating as it does small areas, greatly facilitates

searches.^

This plan of making the tax map blocks identical with the blocks on the

land map has proved of great value and these sections of the New York
charter may assist those in other cities who desire to establish a similar

system.

A city may also be divided into sections of convenient size, each of them

having an area of two to three square miles. The sections should never

change after once being established and should be numbered consecutively

from one up. The division into sections facilitates statistical comparison.
The blocks should be numbered from o '^ up consecutively for the whole

city. The blocks of permanent ma^ j shu.ld never change. In suburban

sections tentative maps may be made in the first instance which may be

replaced later by permanent maps and upon the permanent maps the block

numbers should never change.

The blocks should be subdivided into lots in accordance with ownership.
If the whole block is owned by one person, the lot may be the same in area

as the block. The common practice of dividing land into lots in accordance

•with a development map and prior to the sale should be avoided. No sub-

division on the tax map should be made until there is a change of owner-

ship. In the long run, this is an advantage to owners. It saves maps; it

saves labor of assessors and clerks; it simplifies the assessment roll. As
lots are sold, the block should be di\dded in accordance with such sales.

Lot No. 1 should be at the lower left hand corner of the block and the

numbering may proceed around the block as the hands move around a

clock. Care should be taken to fix the numbers of lots as a block is sub-

divided so that as nearly as may be, when the block is wholly subdivided,

the lots shall be in numerical order. If the lots are numbered consecutively

1 See paper by Edward L. Ileydecker in Proceedings of N. Y. State Tax Conference, Jan.,

1912. Proceedings may be obtained from N. Y. State Tax Department, Albany, N. Y.

See Tax Map Act of 1913, state of Kew Jersey.
^ See Chapter 24, Charter of the City of Xew York. The surveyor of the tax department

makes the land map for indexing conveyances in the area of the old city.

Sections 891-a and 891-b of New York charter provide for tax maps. The blocks shown on

tax maps are identical with blocks on land maps. A copy of the charter may be purchased

from the Brooklyn Eagle, Brooklyn, N. Y., for 50 cents.
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and thereafter one of the lots is divided, the part of the lot on the side of

the lower lot retains the old number and the new lot is designated by the

same number with a fraction or with the addition of a letter. When two

lots are consolidated, the higher number is dropped. As changes occur in

lot divisions, the tax maps are altered by the use of different colored ink

and the addition of the year for which the alteration is made. If two lots

are consolidated, the dividing line is crossed out by small crosses. A
dotted line is drawn in the street in front of the lots in a semi-circle to indi-

cate the consolidation and at the center of that dotted line is inserted the

year date. If a new lot is carved out of an old one, the new division line

is made with a different colored ink and opposite the line the year date is

inserted.

The tentative land maps usually have very much larger divisions than

the permanent tax maps to avoid the use of arbitrary lines and the splitting

of parcels held in one ownership. A territory of considerable area may be

designated as a plat, and when that territory is divided the lots are carved

out of it and designated by numbers in the same manner as lots are desig-

nated within blocks of the size shown on the permanent tax maps. When
a territory becomes settled and the permanent street layout is determmed,
the permanent tax maps are extended over the territory formerly covered

by the tentative tax maps, the largest plat is cut into blocks, and those

blocks again into lots. When such a change is made cross indices are

prepared, so that the lots shown on the tentative maps may be readily

identified with the lots shown on the permanent tax maps.
An assessing department should have two sets of maps: one set which is

preserved in the office and another set for the use of assessors to carry with

them in the field. A field map may for convenience be bound in volumes

half the size of the office maps. In the front of the map volumes should be

placed a key map made to a scale of from 300 to 700 feet to the inch or for

rural territory a still smaller scale showing all the territory comprised within

that map volume. The length of all boundary lines should be shown on

the maps in feet and mches and on valuable lots of irregular shape the area

should be shown in square feet. On large parcels the area should be shown

in lots or acres.

The tax maps should be the basis of the assessment of real estate and it

is necessary that if they are used as the basis they shall be accurate. The
law should prescribe that the assessment should be made against the land

itself and not against the owner. The validity of the assessment of real

estate should not be affected by any error in the name of the owmer. In

the assessment roll lots should be described by section, block, and lot

number in accordance with the tax maps, and the law should prescribe that

"such numbers shall import into the assessment roll of real estate any

necessary identifying description shown by the tax maps."
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FIELD BOOK

Assessors will find that the use of a field book which is not the official

assessment roll, but is intended solely for oflRce and personal use, will be a

great aid in the performance of their duty. If the block system of descrip-

tion is used, the field book will naturally be arranged with blocks in numeri-

cal order. If the block system is not in use, the arrangement should still

be in similar form so that blocks will succeed each other in an orderly

geographical relation and the blocks will then be described in accordance

with local custom. The field book may well be arranged with substantially

the following columns: in the first column the name of the owner or occu-

pant; in the next and succeeding columns the following information—size of

lot, size of house, building factor, stories high, number of houses on lot,

house number, lot number, land value, total value, and about five addi-

tional columns so that the total value may be carried for a period of about

six years. There may be two land value columns to carry the land for the

preceding and current year. If entries are made in pencil, obsolete entries

in the land value column may be rubbed out so that always the last valua-

tion and the current valuation may be entered. On the remainder of the

page the space may be used for information concerning conveyances,

mortgages, rentals, and other facts bearing upon the value of the property.

DETERMINATION OF VALUE

The best evidence of the value of real estate is furnished by a number of

sales made under ordinary conditions. The law of every state should

require that the true consideration for every conveyance should be inserted

in the deed. Unfortunately, this is not done at present and the actual facts

concerning transfers of real estate have to be obtained from the parties to

the transaction. It is essential that assessors should be well acquainted
with real estate brokers and obtain not only the actual consideration for a

transfer but the circumstances attending it.

As supplementing the evidence furnished by sales, actual rentals afford

the best evidence and often the evidence of rentals is superior to the

evidence furnished by sales. In using rentals as evidence, it is essential

to determine whether or not the building is suited to the site. If the

building is new, suited to the site, adequately rented, and properly man-

aged, the total value of the property may be computed by capitalizing the

net rent at such rate of return as is customary for such property in that

city. When the aggregate value of land and building is known, the repro-

duction cost of such a new building may be deducted from the total and

the balance should be the value of the land. An improved parcel of real

estate, whatever the character of the building, is never worth more than

the net rent usually obtainable, capitalized at the customary rate, unless

the land itself, if it had no building on it, could be sold for a higher price

than the capitalized net rent of the parcel with the building on it.
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To arrive at the value of a depreciated building when the value of the

land is known, the value of the land may be deducted from the capitalized

value of the net rent. The remainder will be the sum added to the total

value by the presence of the building in its present condition.

Assessors should always bear in mind the fact that particular sales are

evidence, but never conclusive evidence. The fact that some particular

parcel sold for a certain sum of money is evidence of the value of that parcel

and evidence of the value of neighboring parcels. It may be very good
evidence or it may be substantially worthless. It is necessary to know the

attending circumstances of every sale before the value of the sale as e\a-

dence can be determined. If a buyer is accumulating several parcels to

obtain a plot of a size adequate to some proposed improvement, he is

likely to be obliged to pay a very high price for the last parcel. That sale

taken alone is evidence of the great need of the buyer and the ability of the

seller to demand a high price. It by no means follows that the adjoining

parcel is worth such a sum. It is evidence that what is known as plottage

in that particular section adds a good deal of value to small parcels. Again,
it may be that the o'svTier of a certain piece of real estate is in great need of

money and is forced to sell under luifavorable circumstances at short notice.

He may accept a price, because of his necessities, that is much less than the

full value of the property.

Assessors are often puzzled by the problems presented by lot develop-
ments or subdivisions, as they are sometimes called. A lot developer,

when able to market the lots quickly, must ordinarily get about three times

his purchase price in order to recover his money, get fair wages for his labor,

and some interest on his capital. If the sale is slow, he must get more than

this in order to come out even. Sometimes assessors increase the assessed

value of land that is merely marked out into lots by a series of stakes over

the value of adjoining land not so marked for subdivision. If other condi-

tions are the same, this is a great mistake. The mere marking out of a

field adds nothing to its value. It is highly desirable that acreage property
should be assessed just as much as land intended for subdivision. When
the developer has, at his own expense, laid out streets and graded, paved,
and sewered them, the lots are certainly worth more than before, provided
there is any demand for the lots; but the addition to their value is generally

no more than the cost of these physical improvements. The developer

may now advertise his lots for sale and issue a price list. It will generally

be true that the market value of the lots does not exceed 50 per cent of

that price list. The buyer of a lot could not re-sell it for half the price paid
imder the ordinary circumstances attending such developments. As the

sale proceeds and houses are built, the time comes when the list price and

market value approach equality. x\ssessments should be increased under

these circumstances in accordance with the facts.
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LAND VALUE MAPS

It will be found in practice that to create land value maps is not only a

very great help but almost an absolute essential to the orderly assessment

of real estate. Land value maps must not be confused with tax maps.
Land value maps do not show separate parcels of real estate, but only the

boundaries of blocks. In preparing such a map, the space of the street

should if necessary be distorted so that that space shall afford room enough
to write figures intended to denote the value of the land. In small cities

and country districts it will be found quite possible to make a wall map that

will show the whole city or town on one map or sometimes two or three

maps. These maps should be open to public inspection at all reasonable

times. In larger cities the maps may be reproduced in book form for

convenience . of distribution.

The land value map is designed to show the value of the land per front

foot on every side of every square in the built-up portion of the city and,

on acreage tracts, the value per acre. As these front foot values are called

unit values, it is obvious that they must always refer to the same thing.

It is generally expedient to use a depth of 100 feet as the unit. Most of

the rules for valuing short and deep lots are based on the 100 ft. unit. If,

however, lots in the city in question are generally 125 ft. or 150 ft. deep,

it may be better to use that depth as the standard unit. In any event

there must be a standard vmit from which there is no departure. This

land value unit relates only to lots unaffected by corner influence.^ It

relates only to lots assumed to be lying normally with reference to the

grade of the street. Under these circumstances, the unit of value means

the same thing everywhere. It is strictly a site value.

Unit values are determined from all the evidence available consisting of

sales, rentals, appraisals for mortgages, asking prices, bid prices, and any
other evidence the assessor can accumulate. The necessity for fixing a

unit tends to impose a check upon the use of the evidence of value. It is

obvious that the value of the land on every street has a relation to the value

of the land on every other street. When the units are set down on a map
it generally appears that some evidence has been misinterpreted and the

units have to be corrected in the light afforded by the comparison of values

on different streets.

Having determined the value per front foot for a lot of normal size 100

feet deep, all normal lots will have the same value so far as that unit extends.

If a lot, however, is below grade, the actual valuation of that lot will be

reduced below the sum produced by multiplying the number of its front

feet by the unit of value. Ordinarily that reduction would be equal to

the cost of filling the lot to cellar grade. The same principle would be

applied if the lot were above grade. It is depreciated in value by the cost

of reducing it to grade level. Sometimes it may have a mountain of rock

^ See page 525 for corner lot rules.
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upon it and the cost of removing the rock would exceed the value of the

lot at grade. In this case the lot will have some small selling value based

probably upon the theory that some day someone may take the rock away
for nothing because he wants it. On the other hand, it occasionally hap-

pens that a deep hole is worth more than the lot at grade because the o%\Tiers

of neighboring hills will pay for the privilege of dumping their hills into

the holes. The assessor must use common sense and the knowledge of the

existing circumstances and do it every day.

In appraising corners, the real test is the earning power of the land.

Where two retail business streets of equal value intersect, the corner lot

of normal size, say 25 feet, is usually worth more than twice as much as an

inside lot; sometimes more than three times as much as an inside lot. The

earning power of the corner is the only safe guide in determining how much
the value of the corner exceeds the inside lot. If the appropriate sized

plot for development at the corner is as much as 100 feet, the corner influ-

ence will extend 100 feet. If on the other hand, a person owning 100 feet

would erect four separate buildings and produce the best results it is clear

that the corner influence affects the corner lot exclusively.

In most growing cities, while large tracts of land are being cut into small

lots in the suburbs, the contrary process goes on near the center; small lots

are being combined to provide appropriate sites for large buildings. This

latter condition gives rise to an increment of value kno"RTi as plottage.

Four lots, separately, may be worth $40,000. Those four lots adjoining

each other in one ownership may be worth $50,000. Ordinarily, plottage

ranges from about 5 per cent to 25 per cent. Whether there is any plottage

value and how much it is, must be determined by the evidence under the

circumstances of time and place.

There are numerous rules for determining the value of lots of greater or

less depth than the standard depth. These rules are so nearly alike that

the results are nearly the same unless the value is very high indeed. The
Hoffman-Neill Rule, in use in New York, gives a value of 67 per cent to

the first 50 feet of a lot 100 feet deep. (See page 525.) Other rules give a

little over 70 per cent for the first 50 feet. Very useful tables for determin-

ing the value of short lots and deep lots are published in a pamphlet printed

by the Ohio state board of commerce and WTitten by Mr. A. C. Pleydell,

secretary of the New York tax reform association. A convenient rule for

determining the value of lots more than 100 feet deep is to add 9 per cent

for the first 25 feet, 8 per cent for the next 25 feet, 7 per cent for the third,

and 6 per cent for the fourth.

APPRAISAL OF BUILDINGS AND OTHER IMPROVEMENTS

The assessors should utilize to the full the help of engineers, architects,

and builders, but they must do that with a complete realization of the

fact that their problem is a different problem from that of builders. If

they do not fully realize this, they will be misled into valuing buildings on
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the basis of the cost of reconstruction regardless of whether the buildings

are suited to the site or not. The full v^alue of any building is the sum which

the presence of the building adds to the value of the land. A building may
be erected on quicksand. Its cost may be doubled. It is not worth one

dollar more than if it had been built on good ground and cost half so much

money. Occasionally one finds a new building that is so badly planned
that the cheapest course to pursue is to tear it doAvn and begin over again.

Such a building is worth its junk value and no more. In every growing

city there are handsome, costly, single-family residences that cumber the

ground because no longer suited to the site. Let the assessor ask him-

self for what will this property sell; for what purpose will it be sold; if sold

for the price he deems it to be worth, will the building be retained or will

it be torn down.

In the discussion of determination of value a principle w^as laid do^\Ti

which it may be worth while to restate. W hen a building adds anything

to the value of the land and is rented, the fair rental capitalized will give

the total value of the property; if the value of the land is known, deduct

the value of the land and the balance Mill be the value of the building.

It may be assumed that new buildings of the ordinary types are worth

the cost of reproduction. It will be found usually that the number of

types of building is not large. The assistance of builders and architects

will be valuable in determining the cost of reproduction of these buildings.

It is well to classify them carefully, and have photographs made of various

types of buildings of which the exact cost is known. They will be valuable

for reference. Architects usually compute the value or the cost of build-

ings by using the cubic foot as the unit. This practice should be followed

in the case of exceptional buildings, but for ordinary types assessors will

find it more convenient to use the square foot of floor surface as the unit.

It is not always practicable to ascertain the height of buildings, while the

area covered by the building must be ascertained and it is easy to count

the number of floors and determine the square feet of floor surface. Gener-

ally, it will be found most convenient to disregard both interior and outer

courts and take the gross area over all. Having ascertained the cost of

several buildings of such a type, the cost can be reduced to the cost per

square foot of floor surface. It is then a simple process to find the repro-

duction value of other buildings of like kind.

The square foot value of a building is termed the "factor of value.
"

It

is desirable to have a column in the field book showing the factor of value

of each building. This makes it easy to compare the assessed value of one

building with that of another when the size of the two buildings is diflferent.

Occasionally, a building is encountered which has higher ceilings than

another. In this case, an appropriate allowance must be made by increas-

ing the factor, provided the increased height of ceiling does, in fact, give

greater earning power to the building having the higher ceilings. If it has

no greater earning power by reason of its extra cost, it is not worth any
more than the building that cost less.
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To illustrate the method of using the factor, we may consider a building

planned for offices, ten stories high, covering a site 100 feet by 100 feet;

each floor would have 10,000 square feet; ten stories would give 100,000

square feet. The cost of such a building might be $6 per square foot in

normal times; that would give a reproduction value of $600,000. A
wooden cottage of the usual two story and attic variety would be regarded
as two and one-half stories. If it were 25 feet by 30 feet in area on the

ground, it would have 750 square feet per floor; two and one-half stories

would be 1,875 feet and such a building in normal times of simple style

might be erected for $2 a foot or a little less. At $2, the cost of the build-

ing would be $3,750.

There are many cities now using this system of factors of value. Among
them are New York, Newark, Buffalo, Cambridge. Inquiry of these

cities would probably bring some of the factors used in those cities for

different tj'pes of buildings. This problem, however, is essentially a local

problem and the particular factors which are appropriate in any city

should be worked out for that city with the help of builders, architects,

and engineers.

The same principles which have been applied to ordinary buildings ap-

ply to improvements of various unusual kinds. Unit costs must be de-

termined and factors of value used. Where local assessors are required

to assess the property of public service corporations, the courts ordinarily

permit an assessment equal to cost of reproduction less depreciation. The

question of selling value or market value must of necessity be eliminated

if we must value a gas tank which has no value apart from the system of

which it forms a necessary part. The same is true of an electric light

power station or the rails and wires of a trolley line.

In nearly every city there are some buildings that are useful and in use

but which because of very special character have little or no market value.

In such cases the courts of New York have upheld an assessment based on

cost of reproduction less depreciation.

CARD INDEX

To supplement the field book a card index will be found of inestimable

value. It need not be constructed all at once. It can be built up from

time to time until there is a separate card for every separately assessed

parcel. Every lot of irregular shape or unusual depth or located on a

corner demands a separate calculation of land value. When that calcula-

tion is made it should be preserved. The card should show the land value

unit, a diagram of such a lot, and the actual calculation of the assessed

value of the parcel. The card should exhibit simply the classification of

the building, its ground area, the total square feet of floor area, the factor

of value, and the total assessment. Where practicable, the card should

show the date of construction and original cost. The card should further

show all the sales and mortcjages affecting the particular parcel.
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As such a record as this grows, its value to the assessors cannot be over-

estimated.

RELATION OF ASSESSORS TO THE PUBLIC

If assessors are intelHgent and industrious they have nothing to fear and

everything to gain by the utmost pubHcity as to both methods and details.

Owners of real property are apt to be timid and are easily irritated. They
are prone to assume that assessors merely guess at values and are guilty

of intentional favoritism. The only way to correct these misapprehensions,

if they are untrue, is by publicity. It is desirable to get local papers to

print descriptions of the methods of assessment employed and, whenever

possible, to reproduce the land value maps. Great good may be accom-

plished by addresses by the assessors to taxpayers' associations and cham-

bers of commerce. It is easy to get opportunities for such addresses

especially if the assessors will get right down to the details of their work.

Glittering generalities count for little; but if assessors will describe pre-

cisely the methods employed, with examples of how they are employed,
and suggestions to the public for assistance, the public will meet them

more than half way.

Every taxpayer who comes to the assessor's office to make inquiry

should be given the information he seeks, and the opportunity should be

utilized so far as practicable to explain the system.

The following plan has been tried with much success: When the tax-

payer comes to complain, as many will come, he will meet the executive

officer. Let that officer say to him, "Describe your property and I will

make an estimate of its value before you tell me what the assessment is."

The o^Tier should be shown the land value map, a calculation should be

made of the value of the land based on the unit of land value. The owner

should describe his building and the officer should compute the value of

that building based on the factor of value which would be applied to such

a building at that location. If the officer strikes the right value for the

assessment he has made a great point. The owner will be convinced, as

no other experiment will convince him. that there is a system which plays

fair whether the results are satisfactory to him or not. He will be sure

that he is not the victim of favoritism. If, on the other hand, the execu-

tive officer does not estimate the assessment at the same sum as the asses-

sor, perhaps the assessor may be wrong and the foundation may be laid for

a correction of the assessed value.

APPENDIX

ASSESSMENT OF SHORT OR DEEP LOTS

IIoJjfman-Neill Rule:

There are several rules or processes in use by property owners, real

estate dealers and assessors to assist in the determination of values for

different parts of lots. The oldest rule in present use was promulgated by



1919] THE ASSESSMENT OF REAL ESTATE 525

Judge Murray HofTman some forty or fifty years ago, and is generally

known as the "Hoffman Rule." Originally it appears to have been a

simple deduction or declaration to the effect that the front half of a lot is

worth two-thirds of the value of the full lot. The most elaborate tables

based on this rule were published in the Neio York Evening Mail by its

Real Estate Editor, Mr. Henry Harmon Neill, and are careful calculations

of proportions resulting from the application of a rule that, taking 100 feet

as a basis or unit of depth, the value for the first 50 feet of this depth is

6Gf per cent of the whole. The calculation has been carried out to show
the proportion of value for each foot in depth from 1 foot to 100 feet.

Hoffman-Neill Rule

Feet P. C.
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ASSESSMENT OF CORNER LOTS

We do not believe that any rule for the appraisal of corner lots has ever

been devised which has universal application. While the HofFman-Neill

Rule is of very general value for the determination of the value of short

lots all appraisers are well aware that it can generally be applied only to

plots of land which are of usable shape and size. The same principle ap-

plies to any rule for the determination of the value of corner lots. More-

over, while a corner 100 feet square in one owTiership may be increased in

value as to all of its area by reason of its corner position it is generally true

that the corner influence does not extend beyond a permanent structure

erected on the corner even though that structure be only 25 feet wide.

While no rule should bind the judgment of an intelligent assessor the

study of rules may be of great aid to judgment. For the purpose of con-

sideration and discussion we print the more important part of the rules

formulated bv Mr, W. A. Somers for the determination of the value of

corner lots, also the simple rule presented by Mr. Alfred D. Bernard,

Special Assessor to the Appeal Tax Court of Baltimore, as set forth in his

book "Some Principles and Problems of Real Estate Valuation,"

The Somers Rule:

For the determination of the increment of value attaching to a plot of

land 100 feet by 100 feet on a corner over what it would be worth if it were

an inside plot, Mr. Somers has constructed a curve. When this curve is

laid down upon a sheet ruled in squares representing one foot every varia-

tion of value may be determined with accuracy. As a practical matter ten

variations of the rule will ordinarily suffice. The principle upon which Mr,

Somers's curve is based is the fact that a corner is more valuable as com-

pared with an inside lot when streets of equal value intersect than when a

street is intersected by one of less value.

Corner lots 100 by 100 are increased above the value of inside lots. The

greatest increase is when two streets of equal value intersect each other and

the smallest increase is that due to a blind alley which amounts only to an

easement of light and air. The following table shows the percentage of

increase enjoyed by a corner lot determined by the relative value of the

intersecting street to the best street when the best street has a value of

$1,000 a foot. The corner 100 by 100 is increased as follows:

Side Street Side Street

Value Per Cent Value Per Cent
6 . $600 25 . 2

$100 8.3 700 30 . 2

200 11.1 800 36.2
300 14.1 900 43.2
400 17.3 1,000 51.

500 21.

When the aggregate increase of a corner lot 100 by 100 has been deter-

mined from the previous table, the value of a lot of any width 100 feet deep
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fronting on the best street may be ascertained from the curve of value.

The following table shows the percentage of the total corner increment for

a lot 100 by 100 which attaches to various parts of the lot. Thus 5 by
100 on the corner is increased by 23.5 per cent of the total increment for

the whole lot 100 by 100 as shown by preceding table:

Feet
5. .

10..

15. ,

«0.,

25..

30. ,

35 78.8
40
45
50

Per Cent
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VIEWS AND REVIEWS

Philadelphlv's victory for strong

simple government nearly completes
the great movement toward simplicity

among the large cities.

New York has built up the powers of

its board of estimate by steady accre-

tion until eight men, of whom a certain

three hold a majority under a plural

voting plan, rule the five millions of

the metropolis
—

^which, by the way,

pushes the doctrine a bit too far.

Chicago votes in November for reduc-

ing its board of aldermen from 70 to

50 with a non-partisan ballot, longer

terms and one instead of two members
from each ward. Philadelphia reduces

its bicameral council of 145 members to

a single council of 21. St. Louis got
rid of its two-house council about five

years ago. Boston, Detroit, Cleve-

land and Pittsburg have their mayors
and strong councils of nine members
or less. Buffalo, Newark and New
Orleans have commission government.

Only Baltimore, San Francisco, Mil-

waukee and Cincinnati—four out of

our fifteen largest cities—have thus

far failed to move toward a rather radi-

cal simplicity of charter form and
ballot.

The bicameral councils are happily
almost extinct, those in Baltimore,

Kansas City, Atlanta and a series of

New England towTis being the last

survivors.

About a third of the 200 places
which the census calls "cities" have
commission or commission-manager

government and these are mostly
smaller municipalities. It is the fifty-

four second-string cities of 100,000 to

400,000 population which constitute

the great remaining municipal field for

the short ballot idea.

II

In the political campaigns of yester-

day there were certain saloons that

always displayed the lithographs of

Republican candidates and others that

with equal frankness indicated a Dem-
ocratic allegiance. They captured
more votes than platform pledges ever

did, for the primitive mind goes with

the crowd and absorbs convictions

from its environment without neces-

sarily going through any intellectual

process. As a recruiting station for

the party clubs and for election-day

work, these political saloons were in-

dispensable. The saloon keeper's ac-

quaintance with the customers, espe-

cially in the big cities where facilities for

neighborhood acquaintance were other-

wise meagre, made him a local power
529
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and a favorite type of candidate for the good old classic ones of the time of

alderman. few distractions, but the mischievous

As the poor man's club, the saloon siu-vivals in New England today in

had its virtues, but the influence of towns that are far too large for them,

the political saloon was undoubtedly Reconstruction days in the south will

pernicious in substituting the force of furnish an array of horrible examples
social cohesion for that of free opinion, and some of the Latin-American coun-

When a street car conductor found tries of frequent revolutions may give
himself voting straight tickets because valuable side-lights. Our own history
he had been dexterously roped into a will no doubt supply the most numerous
social atmosphere deliberately created list of experiments and errors. This

and maintained as a political trap, he wonderful book will not deal with gov-
became deaf to all argument and a ernments alone, but with all large or-

dead loss as a citizen. It is highly ganizations involving election by a

important that the substitutes for the numerous constituency such as guilds,

saloon which various minds are con- churches, co-operative societies, corpor-

triving, should, if possible, be guarded ations and trade-unions,

against political capture. If the search of the past brings the

experience of the ages to our service

and gives us a memory to draw upon
in our discussions of present problems.

When the rich political science of it will be doing just what it is history's

tomorrow is written, it will contain a main function to do. It is such special

precious interpretive history of demo- classifications of past events according
cratic forms of government and how to their relation to modern problems

they worked. It will review the efforts that James Harvey Robinson hopes
of lawgivers from the time of Solon to will constitute the new type of history,

contrive governments responsive to It will require of its author a patient
the will of the electorates and will tell historian's ability to search obscure

of the various ways in which special original sources for things that other

interests intrigued to sidetrack the historians found unimportant, and on

preference of inattentive multitudes, the other hand it will demand of the

That immortal voter of Athens will author a deep and practical compre-

figure in it—he who was tired of hear- hension of the actual working of

ing Aristides called "The Just"—for democratic institutions of today,
he is still with us. It will tell of those

aristocrats of Florence, who, yielding

reluctantly to the demand for wider

participation in the government, sue- It is welcome news that Graham

cessfully retained control by contriving Wallas is coming over from the Univer-

a complex government that demanded sity of London for the winter. His

more attention from the new voters work is the freshest and most sugges-
than they could reasonably be expected tive study of democracy we are getting,

to give. The complaints which are His "Human Nature in Politics" is

made against the systems of other one of the few "outdoor" books in the

countries, and the reforms that are political science library and contrasts

agitated will furnish other chapters, brilliantly with our typical dry treat-

Town meetings must be described in ises that are extracted from leather-

picturesque detail, including not merely bound laws. Wallas turns his back on

IV
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the reference room to explore the un- spectively to ward politicians, propa-
codified material that consists of peo- gandists, newspaper reporters, legis-

ple, newspapers and the apparent lative clerks and lobbyists, county
vagaries of elections. To understand courthouse attendants and country
democracy and build a serviceable gov- editors.

ernment upon it involves knowledge of James Bryce found that the political

the fact that 10,000 people at the scientists of the days when he wrote

polls are different from those same the American Commonwealth did not
individuals as such and different, too, regard the political machine as being
from a mob, and in their functioning within their field of study at all. He
as prime movers of government require discovered it to them, but the attention

scientific study just as much as do the of our writers of political science is still

mechanisms in the city hall. If we too much on the easily-accessible text

fully understood electorates, the instru- of the law instead of on the atmosphere
ments we create for them to operate of the office which enforces that law.

might be rather different. Graham Wallas is, of course, not the

Roger Bacon, six centuries ago, held only outdoor scientist in our field, but
that scientists should acquaint them- he is too lonely and our students of

selves with the simple homely things democracy who shrink from the travel

that farmers and old women know and field work and endless interviews

about and a new world of natural necessary to real creative work in the

science has since developed. Political big laboratory of politics should do him
scientists should acquaint themselves reverence,

with the things that are known re- Richard S. Childs.



IS MILK DISTRIBUTION A MUNICIPAL
FUNCTION?

BY DORSEY W. HYDE, JR.

Municipal Reference Librarian, New York

Surveys made by the New York Department of Health show that *'oid

of twenty-two hundred families, each having at least two children under

six years of age, fifty per cent had decreased the amount of milk used

since the price had begun to increase." :: :: :: ::

John Stuart Mill has written: ganda. Mr. Jennings' monograph con-
" When a business of real public impor- tains many facts and figures of interest

tance can be carried on advanta- but his conclusions do not appear to be

geously only upon so large a scale as to the only logical result of his premises,
render the liberty of competition His antagonism to the main point at

almost illusory, it is an unthrifty dis- issue is shown by his statement that,

pensation of the public resources that "the function of government is not

several costly sets of arrangements business and those engaged in public
should be kept up for the purpose of life would do better in adhering to

rendering the community this one their proper functions.
"

service." This principle undoubtedly
applies in the case of the present-day

duplication of effort in the distribution

of milk to the family units in our

various municipalities and many The reason for propaganda of the

plain, "ordinary citizens" are asking above sort is not difficult to ascertain,

themselves to-day why municipaliza- for war-time governmental "inter-

tion is not being urged upon our local ference" was not wholly confined to

legislators. such larger utilities as the steam rail-

In the quotation given above the roads. For many years past trans-

venerable economist stated the need portation experts have pointed out the

for action when a certain condition great reduction in prices which could

was found to exist. As to the char- be effected by a centralized system
acter of the action to be taken it was of milk distribution, with the elim-

his opinion that the utility or service ination of duplication in deliveries,

in question should either become a The United States Food Administra-

public function or should be entrusted tion was not entirely blind to these

to the care of a benevolently-inclined recommendations and an attempt was

private monopoly. Taking the Mill made to zone the city of San Francisco^

quotation as a text, Mr. Irwin G. and to restrict the number of compan-
Jennings has written a doctorate ies distributing milk in each zone,

thesis (Columbia University) entitled Difficulties arose, however, and the

"A Study of the New York City Milk plan was never carried out. The
Problem," and this study has been igee "The Movement for Co-operative
published by the National Civic Fed- Delivery of Milk," Natio^^al Municipal
eration for obvious purposes of propa- Review, vol. viii, no. 2, p. 195.
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matter also came up in Chicago but

the Federal Milk Commission dis-

covered that its jurisdiction did not

extend to questions of distribution.'

The problem of milk distribution

seems to have been accorded serious

attention in Great Britain where the

pressure of war-time hardship was
much greater than in this country .^

In that country efforts similar to the

San Francisco experiment were made
in the endeavor to bring about effective

co-operation among local milk dis-

tributors. Thus Mr. William War-

burton, executive officer of the Brad-

ford food control committee, reports
"a scheme of block distribution adopt-
ed and put into operation by the milk

retailers." But as to the eflFective-

ness of the plan Mr. Warburton re-

ports: "Milk has been diverted from
one area in the city to another . . .

leaving large areas of population

entirely without, and unduly improv-
ing the supplies of another . . .

the present scheme is breaking down,
almost every milk retailer apparently

being a law to himself. Streets are left

without for days, when there is a short-

age; there is little or no attempt to give
a proportion to all their customers.

The method appears to be to distribute

1 See Chicago City Club Bulletin, May 26,

1919, p. 129, "Committee Reports on Milk

Study."
- The milk retailers of Salcoats voluntarily

surrendered their licenses as distributors as a

protest against the retail prices fixed by the

local food control committee. Faced with this

situation the committee took over the complete

responsibility for local milk distribution, inau-

gurating a central milk distribution depot and

obtaining the necessary milk supplies under

requisition from the farmers who formerly

supplied the retailers. According to the

Municipal Journal (London) "the requisition-

ing ... is merely a formality, as the farmers

generally are very friendly to the scheme, which

has worked well for some months, and is now

placed on an established and permanent basis.
"

what is available, sometimes in large

quantities to those who happen to be

at the commencement of the district.

Changes are frequently made between

milkmen, without the knowledge of

the food office. Milk rounds are dis-

posed of, sometimes to producers, who
then transfer their milk from another

retailer, and there have been cases

where changes have resulted in the

loss of supplies to the city.
"

LOCAL MILK CONTROL IN ENGLAND

The possibility of troubles of the

above order seems to have been fore-

seen by the government authorities, as

clause 13, sections a and b of the

Milk (winter prices) Order of 1918

authorized local food control commit-

tees, (subject to the concurrence of

the food controller) to fix maximum
retail prices for their districts, and in

the event of refusal on the part of dis-

tributors to accept the prices so fixed,

to make their own temporary arrange-
ments for insuring distribution to

consumers.^ In accordance with this

ruling Mr. Warburton, in the above-

mentioned report, appeals to the food

controller for permission for the Brad-

ford food control committee to take

over the whole responsibility of local

milk distribution.

Action similar to that at Bradford

was taken soon after in the city of

Sheffield. The local food control com-

mittee, which in the past had co-oper-
ated with the milk dealers, now came
forward with a plan for municipaliza-
tion in order "to increase the (milk)

supply and improve the chaotic and

'The Wholesale Milk Dealers (control) Order

of 1918 was revoked April 30, 1919, but the

revocation is stated to be "without prejudice to

any action towards the permanent control of the

wholesale trade in milk that may be decided

upon." {National Food Journal, May 14, 1919,

p. 393.)
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unsatisfactory methods of distribu-

tion." In making this recommenda-
tion the committee state that similar

action has already been taken in other

British communities."^

NATIONALIZATION OF WHOLESALE
MILK TIL\DE

Local activities of the above char-

acter have not been without their

effect upon the leaders in the govern-
ment. Mr. McCurdy, speaking in

parliament for the food controller last

1 With the termination of the war the powers
of the local food control committee ceased, and

imder "the present legal conditions" Sheffield

lacks the power to undertake the distribution

of milk. In view of this fact the committee have

published a report in which they recommend

"that the coimcil should press upon parliament

the necessity of passing a general statute con-

ferring full enabling powers respecting the retail

distribution of milk upon local authorities" and

"that failing such legislation before November

next, the coimcil should apply for full powers,

enabling them to undertake the retail distribu-

tion of milk in the city."^

2 Memorandum upon the
" Milk Supply of

Sheffield." Sheffield Food Control Committee.

January 31, 1919. 10 p.

March, said that experiments of the

above kind had occurred in "a com-

paratively small number of cases,"
but two months later we find Mr.

Kennedy Jones in parliament asking
whether the government were consider-

ing the nationalization of the wholesale

trade in milk and what evidence had

been, or was being collected, to justify
such a step. In the reply to Mr. Jones

it was stated that the ministry of food,

the departments of agriculture and
the local government board are exhaus-

tively examining "the whole question
of the desirability of exercising a per-
manent control over the wholesale

trade in milk.
"

From the foregoing it will be seen

that the question of centralized con-

trol or supervision of the milk supply
and of its distribution is at last receiv-

ing the attention which it deserves

in at least one of the great nations of

to-day. With milk prices steadily

mounting skyward in this country, and
in the face of reports of augmented
infant mortality statistics, it remains

to be seen what action will be taken

by the national, state and local govern-
ments of America.



FRANCE'S FIRST CITY PLANNING LAW
BY FRANK BACKUS WILLIAMS

of Italy passed in 1865, is a develop-
ment and extension of the law for the

A MOST notable event in the history expropriation of land, which is quite
of city planning is the passage last different from the expropriation legis-

March of the first French city planning lation in England and this country,

law, the advance sheets of which are In England and here, eminent domain

just reaching this country. is judicial; in Latin countries it is a

For many years France has had political act, the legislative or admin-

legislation in aid of certain details of istrative authorities, after hearings at

city planning, such as, for instance, which all those interested are given
its excess condemnation laws; but full opportunity to be heard, decreeing
none providing for the making of plans in each case that the taking is for the

for communities as a whole, and the public advantage, the parties deprived

protection of such plans against the of their property being allowed only to

selfish encroachments of the owners litigate the amount of compensation
of real property affected by them, due them. Under the older Italian

Such laws had long since been passed and the recent French planning law,

in all the other great, progressive although in the main no compensation
countries on the continent of Europe, is allowed, a similar decree of public
and most of the smaller ones; and utility is required for the establish-

were to be found in the British Isles, ment of the plan, the proceeding
Canada and other parts of the British being subject both to the inquiries and

Empire. The passage of the French hearings usual in expropriations and

city planning law leaves the United in addition to others especially appro-
States—where such laws are lacking

—
priate in the planning of communities,

the one great exception in the progress
of city planning law. Most significant

of the growing realization of the impor-
tance of city planning in community life Under the French planning law just
is the fact that the new French law, like passed, the following communities are

the English law by recent amendment, required within three years of the

makes the careful formulation and promulgation of the present law to

adoption of plans by cities and other have planning schemes formulated

communities compulsory. and in force:

City planning legislation has long Every city of 10,000 inhabitants or

been advocated in France. A bill in over;
essentials much like the present law All the communes of the department
was introduced in the French legisla- of the Seine;
ture in 1909, and, somewhat changed. Cities of more than 5,000 and less

was passed by one of the chambers in than 10,000 inhabitants, whose popu-
1916. The present law is this bill lation has increased more than 10 per
in a modified form. cent in the interval between two con-

The French planning law, like that secutive quinquennial censuses;

535
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Settlements, of whatever size, of a

picturesque, artistic or historic char-

acter, listed as such by the depart-
mental commission on natural sites

and monuments.
This scheme shall include:

1. A plan fixing the direction, width

and character of highways to be laid

out or modified and the location,

extent and plan of squares, public

gardens, amusement grounds, parks
and the various open spaces; and

indicating the reserve lands, whether

wooded or otherwise, and the sites of

future public buildings, utilities and
other services.

2. A program of the hygienic, arch-

aeological and sesthetic servitudes to

be created, as well as the other con-

ditions to which the scheme is to be

subject, especially the open spaces to

be reserved, the height of structures

and the provisions for drinking water,

sewers, the disposition of wastes and,

if necessary, the sanitation of the soil.

3. The outline of an order of the

mayor, made after consultation with

the municipal council, fixing the appli-

cation of the above measures to the

plan and program.
When any settlement of whatever

size has been totally or partially de-

stroyed by war, fire, earthquake, or

any other catastrophe, the munici-

pality shall within three months of the

date of that event, draw up a general

plan of building and street lines and
elevations of the part to be recon-

structed, accompanied by an outline

of a planning scheme. Until the plan
of alignment and elevations has been

approved, nothing but temporary
shelters shall be erected without the

authority of the prefect of the depart-

ment, given after consultation with the

departmental planning commission

provided for below.

The expenses of the required schemes
and plans in the case of the communi-

ties destroyed by catastrophe and those

listed as picturesque, artistic or historic,

shall be borne by the state; in other

cases subventions may be granted in

accordance with regulations to be drawn

up by the state.

in

In each department there shall be

created for the guidance of the com-
munes of the department in their

planning, a departmental planning
commission composed of the local

bodies in charge of hygiene, natural

sites and monuments, civil buildings,

and four mayors appointed by the

state. This commission shall of its

own motion or on their demand hear

the delegates of the departmental
societies of architecture, art, archae-

ology, history, agriculture, commerce,

industry and sport, the mayors of the

cities or communes interested and the

representatives of the transportation

companies and the various utilities and
services of the state.

The commission may add to its

number reporters who shall be heard

on the matters investigated by them.

This commission shall give its advice

with regard to:

1. Schemes to be adopted by the

municipalities.

2. Derogations from the general

principles of planning laid down by
the superior commission provided for

below, necessary on account of special

diflSculties or local needs.

3. The aesthetic or hygienic servi-

tudes incidental to the schemes sub-

mitted to it.

4. All other matters referred to it

by the prefect of the department.
At the Ministry of the Interior of

the state there shall be created a

superior planning commission of thirty

members, composed of senators, dep-
uties, counsellors of state, directors of

various state functions and delegates
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from state societies, etc., and four city give its decision on the matter as a

planners, architects, or others specially whole; which shall then go to the

qualified. This commission shall estab- council of state or other state author-

lish general planning rules and regu- ity for final action, approval taking
lations and shall give its advice on all the form of a declaration that the

schemes referred to it on its o^m plan is of public utility,

motion or by the Minister of the In- If in any step in the planning the

terior or the minister in charge of the city does not act, the state is given
"liberated regions." power to do so, and an appropriate
When a scheme has been drawn up, penalty is visited on the city. If a

it shall, after the advice of the sanitary scheme interests more than one corn-

authorities has been taken, be sub- mune, or transcends the department,
mitted to: intercommunal or interdepartmental

1. Examination by the municipal action and control are provided for.

council; Anyone creating or developing a

2. The usual
"
inquest,

"
preliminary group of houses is required first to

to the declaration of public utility by deposit the plan with the authorities

the council of state or other state and obtain the approval of the prefect

authority as required in expropriations, of the department.
at which all parties interested have After a plan is declared to be of

the right to be heard, and the objec- public utility, or in the case of private
tions are referred first to the municipal developments is approved by the

council and then to the prefect for prefect, the owners of lands abutting

opinion and preliminary decision. on proposed highways or squares shall

3. To the examination of the depart- conform to the lines established and
mental planning commission. shall not erect new structures without

The municipal council shall then a permit from the mayor.



COMMUNITY PUBLICITY
BY WALTER PARCELLE

Publicity Director of the American City Bureau, New York.

several others. That city is reaping
its reward; its population of 150,000

Reputation for progressiveness, to-day is twice its total of five years

being a "live town," is the best form ago and in another five years it will

of publicity any city can obtain. The have close to half a million.

live town is advertised by its citizens

and by everj'^ visitor who stays long

enough to inhale a little of the atmos-

phere of the place.

An impression made by a city in

Texas will linger in memory forever.

Arriving at night, the clerk of the

crowded hotel somehow found a room.

In the morning the city was spread
out for a sixth-floor window view.

"This town was finished yesterday
and swept up last night," was the

spontaneous thought. The buildings

It is this "atmosphere of enter-

prise" which will do more and go
farther to advertise a community than

all the other things it can do.

The wonderful part of it is, it doesn't

cost a cent ! Whereas almost all other

forms of advertising cost money;
some of them lots of it!

An Alabama city has just decided

by big majorities to expend $4,500,000

for school buildings, an auditorium,
a public library and city hall and fire

apparatus. All this new municipal
looked new; many of them plainly equipment will bring the city up to the

were not, but they had been kept standard of the best in the country,

painted and in good repair. The Though it will add something to the

streets were clean. The procession of taxes, it will be the best piece of

automobiles in the main thorough- publicity this city has invested in in a

fare was orderly and the drivers were decade. Manufacturers are going to

considerate of pedestrians at the cross- locate in that city because it will have

ings. \\Tien the girl at the cigar ample schools and a good library,

counter was asked if she had a partic- Conventions are going there because

ular nationally-advertised kind, she of the fine auditorium. People are

was "sorry, sir; we have not, but if going there to live because the city

you are going to be here a day or two has given these visible evidences that

I'll get a box of them." And that it has the "atmosphere of enterprise."
"St. Louis After the War," a

pamphlet recently issued by that

city's board of public service, frankly

says: "Previous to the Civil War St.

Louis was the metropolis of the central

west . . . four years of compara-
tive inactivity from 1861-65 were

sufficient to divert the channels of

I'd stay right here,
" was the assertion industry and traffic elsewhere, and

of a business man from the North, Chicago assumed a lead which St.

and his sentiment was joined in by Louis has never since been able to

538

was and is the spirit of that town.

Even the colored population looks

better than in the average southern

city; clearly they have a pride of

citizenship and a desire to create a

favorable impression on strangers.

"If I was 25 years old instead of

past 50, I wouldn't leave this city;
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overcome." St. Louis has seen an

opportunity to regain something of her

former leadership and in order to do so

has undertaken the development of a

city plan which contemplates expendi-
tures of $93,972,000. One item is a

municipal auditorium to cost $2,500,-

000; another, parks and playgrounds
to cost $6,500,000; $15,000,000 is to

be expended on public buildings.
All over this country there are cities,

large and small, which have caught this

vision. Hardly any two of them have

interpreted the urge to "do something
worth while" in the same terms. In

one the thing done was to clean up the

so-called slums and house the people
in comfortable homes; in another,

a dilapidated and disgraceful main
street was repaired from end to end,

the buildings painted and brightened

up, the old and torn awnings and signs

replaced with new ones and with some
idea of harmony; in still another city,

a commission and manager form of

government was adopted.
It really does not matter much what

form the evidence of an "atmosphere
of enterprise" takes; it is the fact

that this feeling on the part of a w^hole

city that it ought to do something to

prove it is alive breaks out some-
where which counts. For once a com-

munity does do something worth

while, it may generally be depended
upon to follow up with other things.

II

The ways in which a community
can gain publicity are about as many
in number as are the cities. A catalog
of publicity devices and methods
which have proved effective would be

just that —a catalog. Natural attrac-

tions or advantages are the most
obvious and most commonly employed
means of making a city known. Some-
times this publicity can be overdone.

Niagara Falls was so well known for

its rapids and cataract that it was not
imtil recently people began to realize

that in addition to being the mecca of

newlyweds it had huge manufacturing
plants and was developing electrical

energy in quantities surpassing any
other spot on this earth.

One of the early things any com-

munity setting out on a publicity

program can do is to give the city a

name—even "Smoky City" has pub-
licity value—or adopt a slogan. The
great American habit of nicknames
will persist long enough to make this

worth while.

If large signboards are placed at the

highway entrances and near the rail-

road stations, it would be wise to avoid
such phrases as "Cheap Land, Power
and Labor." A city which used that

appeal had a lot of trouble with the

labor unions.

When foreign trade commissions
visit the United States those commu-
nities which are so fortunate as to

entertain them secure a great deal of

valuable publicity.

Encourage the local baseball club;
take an interest in the sports of the

school boys. Every time your home
team wins a victory, your town is

being advertised, and nothing contrib-

utes more to victories than lively
home support.
Such suggestions as these might be

extended into a list pages long. It is

not necessary. Everybody can think

of them.

Ill

Something ought to be said about
the printed matter which cities issue.

A recent number of the "Notes" of

the Municipal Reference Library of

New York has put it into these words :

"Many American cities, particu-

larly in the West, have for long appro-

priated money to advertise their
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advantages as places to live and do people) rarely fails to produce among
business in. Not so very long ago its earliest suggestions the doing of

civic and business organizations kept some of the things that community
local printing establishments busy has most wanted for some time. In

turning out highly colored pamphlets an organization there is a feeling of

extolling the not-too-minutely defined "now we can build that bridge," or

superiorities of their locality. During "we can eliminate the grade crossings,"

the past two or three years this type or perform some other duty of the

of city advertising has to a great extent citizens as a whole toward the com-
been supplanted by a new type of munity as a group of individuals,

publicity matter which aims to present Quite often the mere act of organ-

truthfully the essential facts of interest izing will bring forth a vision of a

to prospective new-comers. A hand- community undertaking and accom-

somely printed and illustrated folio plishment which will have unusual

volume (11 X 16 inches) entitled publicity value.

'Somewhere in America there is an It was a toil marked man, dinner

economic point,' recently received by pail in hand, who stopped on his way
the library, is an excellent example home from work to tell the secretary

of the new type of publicity. The of a community organization of a

writers of the book undoubtedly be- dream he had been thinking of for

lieve that Indianapolis occupies the years
—the cleaning up of a natural

indicated financially desirable position amphitheatre in the heart of the city,

and their convictions, not too osten- the conversion of a public dump into

tatiously urged, are based upon a a play place for the children. A
number of carefully prepared statistical million dollars could not buy that

maps. A book of this kind, besides recreation center today, and the city

being pleasing to the eye, is of value has obtained from it a million dollars'

educationally at home and in other cities worth of publicity while the children

and reflects credit upon the farsighted were enjoying it.

intelligence of its compilers." When a city in New York was

thinking of rebuilding its community
organization, no appeal had more
influence than an informal talk one

Returning to the assertion made at evening by a citizen who presented a

the beginning, that a good reputation vision of an educational system so

is the best kind of community public- good that the whole world would look

ity, the question may be asked how a to it as a model. "Think what it

town may acquire fame as a live one? would mean to this city to have people
In the first place it must be organ- everywhere saying, 'there are the best

ized. There are one-man towns in schools from kindergarten to univer-

the United States, quite a number of sity; they are without an equal any-
them; but they are not famous as a where else.' Why, you could not keep
rule for their progressiveness; rather people away; they would come in here

for the production of some one line of faster than we could build homes for

manufactures. them.
" And then he showed how easily

Organization which is complete and cheaply such a reputation could be

enough to include representatives of achieved—by the simple trick of the

everj' element in the community whole community going about it in a

(especially the so-called working united, determined and orderly way.
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Naturally, in every community, the

big things are first to be undertaken.

And as one task is disposed of another

always takes its place. "A city is

never finished." But along with the

major undertakings of a community
organization, some of the minor proj-

ects which will have been brought to

the fore will receive attention.

The rule may be laid downn that the

live town always has a live community
organization. It can't be otherwise.

One cannot conceive of a really pro-

gressive city which ever gained a

reputation for forward-going through
the initiative or deeds of individuals

acting as such. If each of the "big
men" of a city thought and acted

alone, in community affairs, who
would there be to spread his fame or

that of the city? for the others would
all be occupied in attending strictly

to their own concerns.

Most cities have community organ-
izations, it will be said; why are not

they all alive? Because the organiza-
tions are not well organized; they lack

in numbers and income, in a clear under-

standing of what they were formed to

perform, in a right conception of their

relationship to their communities.

Community publicity is a subtle

and strange thing, but it operates

according to rules just as firmly estab-

lished as those which govern the build-

ing and handling of any other piece of

machinery. Here is a true story:
There is a city in Michigan whose

citizens once raised a fund of if*50,000

to be spent in what someone has de-

scribed as the business of "factory

grabbing." The money was so spent,
in three years. It did not bring a

single new industry to the town.

When the fund was about exhausted

the organization met to wind up its

afiFairs. The motion had been made
and seconded when a leading citizen

arose.

"We have spent our money," he

said, "and haven't a thing to show for

it. This has set me to wondering if

we were not on the wTong track.

While we have been trying to bring
factories here, we have overlooked our
own city. The streets are out of

repair. We have no parks. Our
schools, fire and police departments
are a joke. The city hasn't enough
civic spirit to light a bonfire. Now
instead of going out of business, sup-

pose we all chip in to another fund and

spend that money trying to improve
our home city. Let's try it for a year

anyway."
His enthusiasm prevailed. At the

end of the year the results were such

that the organization financed itself

for another year, and then a third.

When the third year had run its

course the same leading citizen made
another little speech :

"We spent $50,000 to get new facto-

ries, and didn't get one. We have

spent about the same amount trying
to see how good a town we could make
of this, and now look at the inventory :

More than a dozen new industries

have quietly come in and made their

homes here. We have gained 40 per
cent in population. We have good
streets, good schools, several parks,
efficient fire and police protection, and
we are all loudly and proudly telling

the rest of the country that this is the

best city on this continent. We not

only believe it, but we know it, and if

called on, we can prove it."

Community publicity is about 90

per cent civic spirit, manifested in a

community organization.



WILL LOW FARES HELP TO CURE HIGH
COSTS?

BY WALTER JACKSON
Consultant on Electric Railway Fares and Service, Former Associate Editor and Business Manager of

Electric Railway Journal.

Nothing could seem more unor- Any increase in revenue obtained

thodox than the idea expressed by the through raising fares is less than it

title of this article. What—advocate

a reduction in the selling price of trans-

portation at the very time that costs

are at a maximum? Could any para-
dox be more absurd than this? Well,

then, let us see first what has been the

result of the opposite policy, that of

increasing the rate of fare.

Hundreds of American electric rail-

ways have received the increase in rates

for which they longed so eagerly. It

seems because the cost of carrying
the remaining passengers per unit is

greater than it was before. To put
the matter more technically, the

same number of car-hours and car-

miles must be given for a smaller

number of riders while the investment

charges remain as heavy as ever. It

is poor policy to cut the number of

car-hours and car-miles in proportion
to the reduction in riding because

is not on record, however, that they this discourages the return of the short

are quite as pleased as they hoped to

be, for almost invariably the augmen-
tation of revenue has been less than

ex'pected. This disappointment has

been accentuated by still further

jumps in costs, especially of platform

rider. Yet more than one railway,
in sheer desperation, has done this

suicidal thing, much to the joy of the

jitney and of the automobile accesso-

ries merchant.

Even if the increased unit fare does

wages, which have easily outstripped accomplish the end of meeting fixed

the increases in revenue. charges and paying modes . dividends

If the American electric railway its use cannot be deemed a good omen
were carrying fully-loaded cars all day for the continuance of the electric

long, there would be but one way of railway industry as the foremost

getting more revenue, to wit, by an common carrier. No industry can
increase in the unit fare return per live and grow on a constantly dimin-

passenger; but for only four hours in ishing clientele; on extracting as much
the day are its cars over-crowded, as possible from the individual rider

while for fourteen to sixteen hours just who perforce must use the street car.

a portion of the seats are occupied. Such an electric railway may, for a

Even the rush hours average little

better than a seat per passenger when
we bear in mind that the cars returning

against the current of travel are

usually empty.
The consequence of an increase in

fare is to make this poor load factor

still worse through the reduction of

the short-haul or profit-producing rider.

time, conserve the interests of its

investors but it will have no occasion

to buy new cars, track, wire and

power-house equipment. Indeed, a

number of electric railways which have
raised their fares and lowered their

patronage are now selling such

material instead of buying it. That
is the natural consequence of trying

542
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to salvage the property instead of are long riders—people going to or

trying intensive merchandising first. from work; and in both countries the

But the most alarming feature of majority of off-peak riders are short

the railway which carries fewer pas- riders. The difference, however, is

sengers with each increase in fare that in America the short riders are an
is its diminishing value as a public insignificant factor almost, while in

utility. It is no longer the natural Great Britain they form the backbone

carry-all, the great time-saver of the of the riding and the revenue, Note

general public. It has become simply also that this latter fact holds true

an organization which puts the con- whether the city is large or small, sol-

servation of the property ahead of its idly built up or diffused, manufacturing
primary purpose of carrying the great- or residential. Any American street

est possible number of people who railway that could approach the density
could be benefited by its service. In of traffic found in England would surely

deliberately diminishing its usefulness, enjoy a renewed lease on prosperity,

therefore, such a railway invites the The American electric railway is

competition of the jitney and private suffering to-day from the effect of the

automobile. unit fare policy for which, it may be
If it is agreed that the policy of added, the American municipality is

increasing the unit fare is resulting in a equally responsible. To get an un-

declining usefulness of the street rail- limited distance for the same fare,

way, we may think it worth while not merely in the same community
to see if better results could be but in practically every city of Amer-

expected from the totally opposite ica, was a condition not calculated to

policy of lowering the fares at a give the American car rider any idea

gain to both the railway investor and of the cost of street railway service.

the railway user. The reaction for the street railway

manager was just as bad. V^Tiat was
the use, he reasoned, of trying toWHY AMERICAN CARS ARE UNDER- , ^ .

'

^, ^^
, ^ ^

J' h ^^

determme the cost of carrymg a pas-LOADED MOST OF THE DAY . ,. 11
senger a given distance when people

The startling contrast between the could ride as far as they pleased for

peak and off-peak hours of the Amer- the same fare?

ican street railway is of such long Still more germane to our subject,

standing that the operator and the was the manager's other reaction that

public have long taken it for granted, there was no use in trying to build up
Yet if we examine the traffic load short-ride traffic through giving the

curves of British cities we will note a increased service that is a necessity
much more favorable contrast between under a short-fare, short-ride system.
the loads carried at different hours of He took it for granted that people
the day. This is not due to differences usually rode only when they had to

in working hours nearly as much as to and when they felt they were getting
the different way of charging for their money's worth. The manager
transportation. The United States reasoned that although a man got five

uses a flat fare which does not encour- miles for five cents, he would not be

age short riding; the United Kingdom inclined because of that bargain to pay
uses a graduated fare which does five cents for one mile or less,

encourage short riding. In both coun- Thus it came to pass that the bright
tries the majority of rush-hour riders electric railway operator was he who
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used the largest cars to obtain the

lowest platform expense, for when

larger cars replaced the smaller ones

the intervals between the cars were

lengthened so that fewer conductors

and motormen could handle the same

number of passengers. Operators

gloated over the obvious reduction in

expenses but few realized then that

they were driving away trade. Indeed

the big-car fantasy finally reached

the absurd point where a resident in a

medium-size town could walk from

home to office before the arrival of a car !

It was not until the coming in large

numbers of the private automobile

and of the jitney that many American

electric railway operators began to

realize that they had made no allow-

ance for frequency of service in build-

ing up riding, let alone the other

important factor of a short rate for a

short ride. They saw also that the

jitney not only took traffic away from

them but created entirely new busi-

ness because of its more frequent
service. From this experience came
the use of the automatic or safety

tj'pe of one-man car which never fails

to build up new business wherever it is

installed to give more service. It is

noteworthy, too, that people are

willing to pay more money for better

service.

But frequency of service with more
economical car units is only half the

story in trying to secure more revenue

through the increased rather than

decreased usefulness of the street

railway. The American electric rail-

way must also, where the population
is reasonably compact and the routes

at least two miles long, be prepared
to sell transportation in the size of

package and at a price in proportion
thereto that the customer wants. No
longer can it be urged that there is

nothing sweeter and finer than the

five-cent fare and the free transfer,

for we have with us today the six-,

seven- or eight-cent fare and the two-

or three-cent transfer—a combination
with all the faults of the flat and zone

systems but the virtues of neither.

So the time has come when the alleged

complexity of differential fares cannot
be urged against their adoption.

IMPROVING THE LOAD FACTOR
THROUGH LOW FARES

In discussing the building up of

revenue through giving lower fares for

shorter distances or through other

means, it is well to bear in mind that

even under the five-cent flat fare there

was a certain amount of voluntary or

short-haul riding. Judging by the

losses in traffic which followed many
fare increases from five to but six cents,,

the proportion of these short ritlers

and long riders who could refrain from

riding was 10 to 15 per cent. Con-

sequently, the restoration of the five-

cent fare for the average distance rep-
resented by these classes would bring
the traffic back almost immediately.
But the experience of hundreds of

zone fare street railways operating
under the widest variety of conditions

from Britain to New Zealand indicates

that a properly graduated system of

fares ought to give us from 40 to 50

per cent passengers riding up to say
one and one-half miles. If we suc-

ceed in creating as much more traffic

as this difference in percentage (40 to

50 as compared with 10 to 15 per cent)

indicates, it will not be necessary for

our electric railways to put all the

burden of increased costs upon the

poor fellow who nuist use the trolley.

A recent case in which some of the

former five-cent riders find themselves

asked to pay double and even triple

fare is an example of the policy which
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does not take into account the creation

of new riders for new revenue.

When a street railway has a large

proportion of short riders, the contrast

between peak and off-peak hours, as

already hinted, is much less severe

than on a flat fare system. The
reason is to be found in the enormous
increase in neighborhood riding by
women, children, merchants' clerks,

etc. Most of these short riders keep
off of the cars during the rush hours

because if the service does not offer

seats they can walk, but they are ready
to ride at other times provided they can

get frequent service. On most zone-

fare roads also there are three rush

periods instead of two because many of

the short riders also go home for lunch.

Lunch riding is supposed to be a

British characteristic but we have

plenty of proof that the provision of

more frequent service alone will tempt
Americans to give up the downtown
restaurant.

There are, of course, many towns

which are too small for a graduated
fare, but these need not give up hope
in consequence thereof. As most of

these smaller cities will soon be operat-

ing with one-man cars, it would be

undesirable to complicate the work of

the car operator by asking him to

handle a variety of reduced rate tickets

good only for certain hours of the day.
If any reduced rate is used, it should

apply only to the off-peak hours when
it is feasible for the car operator to

handle tickets and when there are

ample seats available. The old-time

reduced rate for rush hours is, of

course, an economic absurdity since it

usually costs more to carry a passenger
in the rush hours than at other times.

From the viewpoint of the railway,
tickets of different prices are also

vmdesirable in the opportunity that

they give to a dishonest conductor to

substitute a low-price ticket for a

high-price ticket or cash fare.

The writer's solution for securing
more revenue for the small-town rail-

way at an actual reduction in the cost

per ride contemplates the use of a

weekly commutation ticket, the price
of which would be equal to say three

rides a day. This means that a person

taking four rides a day would get one

pair of rides, taken either at noon or

at night, for half price; but without

the complication of special tickets

or of cash handling by the car operator.
In fact the car operator would be

relieved of considerable work by this

plan. The ticket might be good for

unlimited rides within a week, so that

the car operator would not even have
to punch the ticket. No harm would
ensue from making such tickets trans-

ferable since only one person could use

a ticket at one time. The workman

going to his job, for example, could

not well give the ticket to his wife

until he returned at night.

Under this plan, it is obvious that

the extra riding would come during
the off-peak hours when there are seats

to spare, since the chief purchasers of

these tickets would be people who are

already riding twice a day during the

rush hours in going to and from work.

The other purchasers would include

agents, shoppers, students and employ-
ers who would give this ticket to their

errand boys instead of furnishing cash

which often never gets to the coffers

of the railway! By this plan, there is

promised the same desirable and
needed increase in load factor, or use of

the investment in equipment that the

short-ride fare offers for larger cities.

To conclude : If the electric railway
is to become of greater instead of

less usefulness to the community, the

revenue which it needs ought to come,
if possible from the creation of new
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business rather than by assessing the and bus, than by the privately owned
full burden of increased expenses upon automobile or the untaxed, unreliable

the diminishing number of passengers and unregulated jitney, the electric

who must use the service. So long as railway manager must leave no means
it is possible to carry a person cheaper untried for getting more customers

via electric railway, or electric railway instead of less.

THE FATE OF THE FIVE-CENT FARE
V. TOLEDO, OHIO

BY WENDELL F. JOHNSON

Secretary, Municipal Commission of Publicity and Efficiency, Toledo, Ohio

Previous articles in the series have dealt with Boston, Montreal and

Chicago. Articles on the situations in San Francisco, Detroit, Indian-

apolis a7id other cities are in prospect. :: :: :: ::

THE SITUATION IN BRIEF

To-day, August 1, 1919, the Toledo

street railway system faces this situa-

tion:

1. The Toledo Railways and Light Company
has been operating without a franchise since

1914.

2. An ordinance passed by council and ap-

proved by Mayor Schreiber, ordering the Toledo

Railways and Light Company to remove their

property from the streets of the city, was to have

gone into effect to-night, but referendum peti-

tions filed at the last moment by a committee

of business men, heads off action by the city

until the ordinance can be submitted to the

voters at the November election.

3. A tentative draft of a new 25-year franchise

has been presented to council by the company.

No action by council has yet been taken on

this proposed franchise. The company has

notified the city that if council does not submit

to the voters at the November election, either

the franchise they have proposed or a modified

form of that franchise, as agreed upon by city

and company, that the company will itself

initiate action to place their franchise before

the people at that time.

4. Meanwhile the company continues to

operate, charging their increased rate of fare

recently put into effect, namely, six cents cash

fare, with a two-cent transfer.

HISTORY OF TOLEDO S STREET CAR
FIGHT

The subject has been before the

people of Toledo ever since the com-

pany first began negotiations for a

renewal of their franchise, several

years before their old grants were to

expire. Every council and every
administration since Samuel M. Jones

was mayor of Toledo has had to grap-

ple with the problem of arranging a

definite relationship between city and

company.
Beginning with the famous "peti-

tion-in-boots
"

in which citizens

thronged to the council chamber to

protest against the granting of a

franchise to the company, the munici-

pal history of Toledo has bristled with

events connected with various phases
of this public utihty question. Expira-
tion in 1910 of a number of grants to

the company permitting them to use

certain streets gave the city an oppor-
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tunity to act, and an ordinance was
J T ^ nr^ ,^-,-, 1

• 11 COURT BLOCKS RATE FIXING
passed on July 26, 1911, and signed by
Mayor Brand Whitlock, requiring a Since that time the rate of fare has

payment to the city from the company been raised three times, first by ehmi-

of $250 per day for the use of those nating the three-cent fare, formerly
streets. Failure to comply with this allowed during certain hours of the

order was to be followed by steps to day, then by fixing a straight five-cent

throw the company from the streets, fare with a one-cent transfer, and just

Nothing happened, and on Novem- recently by raising the rate to six

ber 24, 1913, another ordinance was cents straight with a two-cent transfer,

passed by council and signed by Whit- Efforts of the city to stop the increases

lock, fixing the rate of fare at three were blocked by action of the Federal

cents with universal transfers, reiter- Court in ruling that so long as the

ating the provision of the former company has no franchise the city
ordinance requiring a daily rental cannot fix the rate of fare to be charged,

charge of $250 from the company, and The court did rule, however, that so

providing for the abandonment of the long as the company has no franchise,

streets by the company if either pro- the city has full power to deny the

vision were ignored. The ordinance company the use of the streets. It

was to go into effect March 27, 1914, was this ruling on which the adminis-

when the remaining franchises held tration based their decision to oust the

by the company were to expire. company from the streets, after they
had arbitrarily and without warning

„ _ made a further increase in the rate ofWHEN PASSENGERS RODE FREE p t. • i- ^i ^
tare. By passmg an ordmance that

When that day rolled around. Mayor gave the company no alternative but

Keller undertook to enforce the pro- to remove their railway from the streets

visions of the ordinance. The citizens the city prevented any recourse to the

were informed that three cents was courts with the resultant litigation,

the legal rate of fare and that they The ouster ordinance was an attempt
should refuse to pay more. The to bring the company to terms,

company countered by refusing to The company accepted the order

accept three cents as payment of fare, and prepared to leave the streets on

instructing their conductors to permit July 31. The city began receiving

persons to ride without paying rather proposals for other means of transpor-
than accept the amount fixed by the tation. Arrangements were made to

city. have a system of auto bus lines begin
For several days large numbers of operation August 1. The difficulty

persons rode free of charge. Many was that the bus company wanted a

passengers, on the other hand, pre- franchise giving them a monopoly of

ferred to pay the five-cent fare the business before they invested

demanded by the company. The mat- money in equipment. This could not

ter was finally settled by the United be done at once as such franchises

States district court, when Judge must be submitted to the voters.

Killits ruled that the three-cent fare In the absence of a definite plan for

ordinance was confiscatory and in- a substitute transportation system, the

valid. No further attempts have been public began to fear that they would

made to enforce the ordinance. have to walk. Opposition to the bus
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system was made too, by the carmen's

union and the electrical workers union,

whose members would thereby be

deprived of jobs. Organizations of

business men adopted resolutions

against the ouster, fearing that busi-

ness would be disrupted if transporta-
tion should cease.

COMPANY SUBMITS A FRANCHISE

At this juncture the company,
through its president, Frank R. Coates,

addressed a communication to the

city in which they proposed to con-

tinue operating the cars until lawfully

prevented, for the sake of the public,

to whom street car service was essen-

tial. They announced that they were

preparing a plan for the permanent
settlement of the whole question, em-

bodying the service-at-cost principle,

and modelled closely after the Cleve-

land plan.
The city received the communica-

tion but stood pat on the ouster

ordinance. Then, to prevent the

ordinance from going into effect, a

committee of business men circulated

petitions for a referendum on the

measure, and secured twice the re-

quired number of signatures. As a

result, the ordinance cannot now be

enforced until after the November
election, if at all.

THE COMING ELECTION

Present prospects are, therefore,

that at that election two propositions

afiFecting the street car situation will

be submitted to popular vote: One
an ordinance ordering the Toledo

Railways and Light Company off the

streets, which if sustained would

deprive the city of street car service at

once. The other, a franchise to the

Toledo Railways and Light Company
which, if approved by the voters,

would settle the whole question for

twenty-five years. In such a contin-

gency, the casual observer would

hardly expect a vote that would be

unfavorable to a franchise. Of course

there is a possibility that both meas-

ures will be voted down, in which case

the situation will remain as it has

during the last few years, the com-

pany continuing to operate untram-
meled by a franchise.

THE PROPOSED FRANCHISE

The chief features of the franchise

proposed by the company are as

follows :

As to Valuation. An arbitration

board of three members is to report
on a valuation of the system, within

six months. They are instructed to

include in this capital value, the

amount necessary to create the busi-

ness and property new, deducting

only the amount required to place the

system in first class operating condition.

To this initial capital value shall be

added from time to time sums ex-

pended in extensions, betterments and

permanent improvements. From the

capital value shall be deducted moneys
received from the sale of property
included in the capital value, and not

expended in making extensions, bet-

terments and permanent improvements.
Franchise Rights, good will, out-

standing bonds or other securities are

not to be considered at all in fixing the

capital value.

As to the Company's Return on their

Investment. The company is to be

guaranteed a net return of not less

than 6 per cent on the capital value of

the system.
The company may receive more

than 6 per cent if the arbitration

board at any time decides by a major-

ity vote that a higher per cent would
be a reasonable return. Failure of the
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company to comply with orders from

the arbitration board as to service,

rate of fare, or any other matter under

their jurisdiction permits the board to

reduce the company's rate of return

except that it can never be less than

6 per cent on the capital value.

As to the Rate of Fare. A sliding

scale of fares is provided for, with no

minimum nor maximum. The initial

fare is to be five cents cash fare with

one-cent transfers. After the first

six months the fare is to be fixed from

time to time by an arbitration board,

at a rate suflScient to pay operating

expenses maintain the equalizing fund

at 5 per cent of the capital value, and

yield the fixed return to the company.
As to the Equalizing Fund. The

company is to create this fund with a

deposit equal to 5 per cent of the

capital value of the system. To the

fund is to be added monthly the surplus
left after paying operating expenses,
and allowing for the dividend to the

company. From the fund are to

be paid all taxes, and certain other

charges. The intention is to keep the

equalizing fund about equal to 5 per
cent of the capital value. When it

reaches 3 per cent of the capital value

that is prima facie evidence of the

necessity of a higher rate of fare.

WTien it reaches 7 per cent, that is

prima facie evidence of the necessity of

a lower rate of fare.

As to Control by the City. A street

railroad commissioner, whose salary
is paid by the company in a sum to be

fixed by council, is to look after the

city's interests, keep the city informed

as to earnings, expenditures, and

service, and recommend changes in

routes or in schedules. The city is

to control all extensions and perma-
nent improvements and may eliminate

unnecessary lines. In case of dis-

agreement matters are to be submitted

to arbitration.

But the city's control over extensions

and improvements ends whenever only
fifteen years remain of the unexpired
term of the franchise or renewals.

As to Amortization. If, when only
fifteen years remain of the unexpired
term of the franchise, the franchise is

not renewed or extended, the company
may begin accumulating an amortiza-

tion fund, by setting aside annually a

sufficient reserve so that this reserve

shall at the expiration of the grant

equal the amount of the then capital
value of the system, less the estimated

salvage value of the property.
As to Purchase by the City. The

city has the right at any time before

the expiration of the franchise to pur-
chase the street railway system at a

price equal to the capital value of the

property plus 10 per cent. After the

franchise has expired the city may
purchase the system for a sum equal
to the capital value without the 10

per cent premium.
As to Purchase by Another Company.

The system may be purchased at any
time by a community traction com-

pany, owned by car-riders, or after the

expiration of the franchise by any
other company at a purchase price

equal to the capital value of the system.

CONCLUSION

The possibility of a permanent
settlement of the street car question

here, with city control over service,

and with fares to be governed by the

cost of the service, is rather an alluring

prospect to the people of Toledo, when
this question has for so many years

kept the public in a turmoil and pro-
vided campaign material for politicians.

There appears to be such a possibility

in the opportunity now offered to

negotiate with the company on a new
franchise.

But whether or not the city would
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have to pay too high a price for the

peace thus offered is a question that

can only be answered when the nego-
tiations are closed. The franchise as

now framed is highly favorable to the

company. The city may be able to

secure modifications that will make
it more favorable to the city.

The last five years have shown the

city that a public utility without a

franchise has many advantages that a

utility with a franchise cannot enjoy.
It is independent of city control and
can do as it pleases.

If a satisfactory agreement can be

reached, a franchise will doubtless be

granted soon and street car service

will continue. If not, then it is prob-
able that either a substitute means of

transportation wdll be found, or the

city will venture out upon municipal

ownership of the street railway.



THE 1917 PROPOSAL

CLEVELAND'S EFFORT FOR CITY-
COUNTY CONSOLIDATION

BY C. A. DYKSTRA

Secretary, Civic League of Cleveland

Each year sees just a little more attention turned toward county gov-

ernment, "the dark continent of American 'politics." In Oregon,
Utah and Ohio efforts were made in 1919 to dispose of county govern-
ments that overlapped municipalities, the Ohio campaign being the

most important. :: :: :: :: :: :: :: ::

Resting peacefully in the silence of county consolidation program and
the Ohio senate's committee on consti- launched an amendment to the state

tutional amendments sleeps the county constitution in the Ohio general
home rule amendment knowm as senate assembly of 1917. This amending
joint resolution no. 24. The com- resolution passed the senate but sue-

mittee's watchful care prevents any cumbed to the operation known as

intrusion or disturbance. No move- "indefinite postponement" in the
ment or motion which might by some house,

chance waken the sleeper is tolerated

in its vicinity. For reasons which
will develop as the story proceeds it is Since the 1919 resolution is more

presumably an evidence of states- comprehensive than the 1917 proposal

manship at this time to "let sleeping the earlier amendment should be

dogs lie." here introduced as exhibit A. It

For several years there has been a provided, in brief, for an addition to

healthy interest in a number of Ohio the municipal home rule section of

cities in a movement for the con- the constitution, to be known as

solidation of local governments. This section 15, which permitted counties

proposal originated in and is most containing a city of more than 100,000
demanded by the city of Cleveland, inhabitants or any portion of such

The voter's organization, known as the counties to consolidate the local gov-
Civic League, after years of intimate ernments within such area into one

acquaintance with the problems of municipal government by the process
local government in the city and of charter adoption provided in the

county came to the conclusion that resolution. The procedure included

the vital public interests of the whole a 10 per cent petition filed with the

community would be advanced if court of appeals, a court hearing, the

there were fewer governments and a establishment of boundary lines and

larger degree of local autonomy. At then a referendum within the limits so

the same time the voters' burden established. A three-fifths majority
would be lightened and the activities of those voting on the question was
of the league itself immensely sim- required for ratification. In the event

plified. The Civic League therefore of ratification the charter was to be

committed itself to the so-called city- framed in the manner provided for

551
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in home-rule cities—by an elected

commission of 15 members. The new
district thus created was to be declared

a county for the performance of state

functions and a home rule city as well.

THE 1919 PROPOSAL

Exhibit B is the proposed amend-
ment referred to above as senate joint

resolution no. 24—the one now resting

in committee. This proposal attacks

the problem from the county rather

than the city angle. It adds a new
article to the constitution to be known
as article xix. It attempts to provide
four things:

1. Home rule for any county which

frames and adopts its own charter.

Under this provision counties would
be free to establish commission or

commission-manager government or

any other form if they wished to take

the trouble to do so.

2. A consolidated government in

counties of 200,000 which elect to

proceed under section 2 of the article.

Such counties may wipe out any or

all of the present political units and
establish in their stead "a unified

government over the entire county"
with boroughs or assessment districts

as may be most convenient and equi-
table.

3. Machinery to make the amend-
ment self executing through the ordi-

nary election oflBcials and not the

courts.

4. The consolidated governments
become both a city and a county—
not through annexation by the city or

absorption by the county but through
the creation of a new type of political

unit by the conscious effort of a

relatively homogeneous community.
The Ohio Proposal is a recognized

effort to abolish arbitrary political

boundaries and summon all of the

community resources, human and

material, to the common task of

community endeavor.

THE CAMPAIGN AND ITS BACKGROUND

The movement for county home rule

and permissive county consolidation

rests on certain fundamental con-

siderations and the case is well docu-

mented. It is apparent to thought-
ful citizens throughout the state

that the legislature cannot know local

county problems. Moreover in try-

ing to deal with them it is constantly
confronted by the constitutional re-

strictions upon special legislation and
the requirements as to constitutional

county officers. This means a general
law of county organization. Counties

must have auditors, treasurers, sheriffs,

coroners, commissioners, and so forth,

whether they need them and want
them or not. Counties with 20,000

people must have the same govern-
mental equipment that a county of a

million souls has. The ordinary citi-

zen wonders why he must run a Pierce-

Arrow on a Ford income if a Ford will

do the work. Without question the

present county organization could be

simplified to the advantage of many
counties and revamped in the interest

of many others. Thus the case for

county home rule or at least a consti-

tutional rule which will allow the

legislature to frame optional charters

for counties is theoretically and practi-

cally sound.

Many sections of Ohio have become

quite thoroughly industrialized. In

these sections the business of county

government is no longer the care

of agricultural and rural interests.

County problems in these communities

are rapidly taking on the character of

city problems
—health, congestion and

housing, police and fire, scientific

transportation and road problems and
the like. The old typical county
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machinery was not devised to meet and solved in tliese populous and

these modern conditions. It has, municipalized counties,

therefore, been necessary to create A third fundamental to be kept in

many municipal corporations within mind is that as government costs

such counties, to care for the rapidly rise such savings as can be made by

expanding public interests of these reducing overhead expenses become
communities. The result in such mandatory upon metropolitan areas,

counties as Cuyahoga and Hamilton, We can no longer enjoy the luxury of

for instance, is a group of separate tiny independent governments since

unrelated political districts each en- public improvements dip into our

gaged upon solving certain common treasuries with insistent demands,

problems in their own way and from Office expense is exceedingly hea\y in

their own point of view. The sev- popular government. No ordinary
eral municipalities in Cuyahoga, for business could pay the interest and

example, deal with the Cleveland rent charges common in public affairs

railway company through separate and escape bankruptcy. Too much
franchises. These, however, must be public office space is but half used,

agreed to by the Cleveland city too many clerks and secretaries are

council under the provisions of the lonesomely putting in short hours, too

Tayler grant. At this present mo- many supervisors are not busy enough
ment this city council is being asked to be effective and too much public

to ratify the Lakewood ordinance equipment of one kind or another is in

which guarantees the 3-cent fare service for part time only. Co-opera-
within that city

—a fare which the tive use would be time-saving and

greater city cannot enjoy because of money-saving, and at the same time

the rising cost of transportation, would relieve a good deal of boredom
East Cleveland enjoys a 5-cent fare in the public service and the tops of

to the Public Square because no many desks, of feet. There is little

transfers are needed. Citizens of more reason for separate and inde-

Cleveland who ride only half as far pendent governments within a rela-

as East Clevelanders or Lakewoodites tively homogeneous area than there

but who must transfer on a cross town is for several competing water, light

line pay a penny for transfer. Thus or telephone services. It is just a

within the greater city there are in little harder to see the logic of this

force several rates of fare made pos- reasoning because we attack political

sible by the present political divisions problems with closed minds. We
and curiously enough it is the citizen were taught that popular government
of the congested district who suffers is expensive and inefficient and are

by the arrangement since he pays a quite accustomed to pay the price,

portion of the fare of the long distance It has long been considered axiomatic

traveler who lives in suburban terri- that democracy is worth its money
tory. The same difficulties of admin- costs. The contention that even a

istration appear in dealing with other democratic government can be made

utility problems. These metropolitan efficient is a political heresy. But here-

districts are perforce creating a "twi- sies gradually tend to become orthodox

light zone" certain to make trouble as and it is the hope of many students

congestion increases. The evil of too of politics to-day that by dint of reiter-

many governments, in a sense com- ation the idea of public efficiency may
peting with one another, must be met become a canon of democracy.
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We are also developing in these

latter days a sense of community
responsibility. Competition is giving

way to co-operation whether we like it

or not. Our liberties and our lives

are bound together for better or for

worse—municipally, nationally and

internationally. No Chinese wall can

be built about any people in this day.
And just as no nation can be indifferent

to the fate of a neighbor so no man can

escape his large responsibility by
moving across a boundary line. What
the mother city needs and does is of

fundamental importance to the so-

called "satellite cities." The slow

crowding out of city residence dis-

tricts of those who can afford the

freedom and air of the suburbs is a

process going on in all metropolitan
centers. In the course of time this

process leaves within the limits of the

old political city only those who for

economic or social reasons cannot get
out. By the same token this process
tends to leave the political control of

the immense problems of the con-

gested city in the hands of those who
know how to deal with the new cos-

mopolitan voters who make up the

industrial workers. It develops the

class of political leaders who have made

politics a byword in American life.

Gradually we are recognizing this fact

and beginning to believe that no one
in the community can evade his

responsibility by declaring that his

allegiance is due only to the small

select group he is helping to develop

just over the line. Educational,

health, recreational and general police
needs of the whole community are

the care of everyone who is a part
of the community. Democracy can

thrive only through the process of

sharing burdens. It demands a leader-

ship denied to it in many metropolitan
districts, because of artificial boundary
lines.

Upon such fundamental considera-

tions as these rests the psychology
of the consolidation and county home
rule proposals in Ohio and particu-

larly in Cleveland. The practical and
economic arguments are self evident

from a recital of just a few facts.

Cuyahoga county has at the present
moment 93 political units. These
elect more than 800 public officers.

Within them there are appointed more
than 10,000 additional officers. There
are 78 elective bodies determining

policies, 35 elected mayors executing

policies, 52 elective treasurers, and
so on. The bill for wages alone in

1917 was $8,139,942. About one half

of the county area is included within

municipalities; 98 per cent of a popu-
lation of approximately 1,000,000 is.

The city of Cleveland is hemmed in on

practically every boundary by incor-

porated suburban cities and villages.

It cannot direct its own future growth
but must leave that problem to the

mercy of contiguous cities. New
allotments are developed and exploited
with little regard to the street arrange-

ment, the sewer system, and the

boulevard and park development of

the larger city. The transportation,

water, light, health and public safety

problems are common concerns but are

handled separately, while functions

are being duplicated and effort is

therefore wasted. It is believed that

consolidation in this county can affect

some such savings as Denver has ex-

perienced under its new unified system—some 20 per cent. This would
amount to a substantial sum in a

community that raises more than

$25,000,000 annually in taxes, one

third of which is spent for wages.

PUBLIC SENTIMENT

Within the city of Cleveland there

is a very strong feeling that the
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suburbs ought to be a part of the

larger city. To many the idea of

annexation appeals. The city council

recently passed a resolution calling

upon the legislature to simplify the

process of annexation so that suburban

territory can be forced unto the city

without the consent of the suburban

districts affected. The general feeling

which is back of such a demand pro-
ceeds from a belief that suburbanites

are enjoying advantages paid for by
the city taxpayers and, second, the

typically general American desire to

bulk large in the census reports. But
those who back the consolidation idea

are looking further than any annexa-

tion process contemplates. They
want a new deal in local government
with an organization determined upon
after a careful survey of community
needs. They want a single unified

government over the political district

now included within the county lines.

This new district must be county-wide
because of practical and constitutional

reasons which in fact would prevent
the division of the county into urban
and rural territory.

Annexationists pure and simple will

probably back almost any consolida-

tion proposal. Those who oppose
annexation are, of course, usually

against consolidation. Many subur-

banites consider the movement as a

direct violation of the principle of self

determination. They believe that

public affairs are better administered

under the present arrangement. They
allege that their schools will suffer and
their taxes will rise under a consoli-

dated government. They want to be
left alone to spend public money as

they please. They do not want to

be dictated to by majorities created

within the city
—"to be swallowed

up "is the phrase. There are minor-

ities of varying strength in the

different political divisions who declare

that this opposition is selfish and
short sighted. Only an election can

determine the strength of either group.
Most people agree, however, that it

is merely a question of time when

merger will come. Those who oppose
hope to put off "the evil day" as long
as possible.

THE PROGRAM AND POLITICS

The proponents of S. J. R. 24 have

attempted to avoid any dabbling in

party politics. The resolution was
introduced by a member of the Cuya-
hoga county delegation in the legisla-

ture. This delegation of 17 members
are all Democrats and in the minority
at Columbus. The governor is a

Democrat. The city administration

is Republican and the county offices

are held by Democrats. The proposal
has, therefore, aroused certain party
comments and attitudes. There seems

to be a feeling in Democratic quarters
that since the suburbs are strongly

Republican and the city normally
Democratic the Republicans will

profit by the merger in the new organ-
ization. The present county admin-
istration is accounted for, they say,

by local considerations, one of which
is that the Republican organization has

won for the time being the support of

the liberals—liberals meaning "wets"
in spite of the fact that officially the

Republicans are the dry party. The
resolution does not have the oflScial

endorsement of either party and it is

mere speculation to guess at party
influences one way or another. Prom-
inent Democrats and Republicans have

pushed the proposal as individuals.

A majority of the Cuyahoga delega-
tion in the general assembly will

support the resolution if given an

opportunity.
The question then naturally arises

as to why the proposed amendment
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is kept in committee. Senator Angew,
who introduced S. J. R. 24, is chairman

of the committee. Three hearings
have been held on the measure

and a majority of the committee

favor reporting it out for pass-

age. The house committee has agreed
to support it instead of a "commis-
sion government" amendment for

counties which was introduced in the

lower house.

Senator Agnew gives two reasons—
that the lower house will never pass
the resolution and he would rather

not report than have it defeated,

and, second, that the Cuyahoga sena-

torial delegation is split on the question
and the situation is, therefore, embar-

rassing. Neither of these reasons

seem sufficient to the proponents of

this measure. The feeling that the

lower house will refuse to concur

arises from the attitude of the state

grange which is on record that consoli-

dation will be hurtful to the farmer's

interests. This, of course, is mere

assertion and is not susceptible of

proof. As a matter of practical

politics no county in the state for

years would probably take advantage
of the consolidation possibility except

Cuyahoga and this county is at

present 98 per cent urban. The
writer is inclined to believe that if a

fair fight could be staged in the

legislature the proposal would win,

for the home rule provision of the

amendment would attract many votes.

He is, therefore, almost forced to the

conclusion that there is a difference

of opinion in Democratic circles in

Cuyahoga county as to what consoli-

dation might mean politically. It

seems to be taken for granted that

the people would vote it up if given a

chance. It seems wise, therefore, to

allow the proposal to sleep.

It must be said in explanation of

the seeming lack of interest in this

amendment at Columbus that the

assembly has been harassed by two

problems of great importance
—the

matter of "dry" legislation authorized

by constitutional amendment, and the

question of financial relief for cities and
schools. Both questions have been

bitterly fought over and the situation

has been aggravated by the governor's

persistent use of the veto. The legis-

lature has recessed and reconvened

until the members are quite out of

patience with almost every conceiv-

able legislative idea. To be brought
together for the fourth time in the

middle of June seems a nuisance not

contemplated during the campaign
last November. This consolidation

proposal has, therefore, met with hard

sledding. It is possible that at the

session to be called after the coming
November elections some real progress

may be made in getting the measure

discussed on its merits on the floor

of the assembly. Meanwhile con-

solidationists will continue the process
of education, hoping that they are

right who say that education is the

process of democracy.



HONK HONK AND KLAX AX AX AX AX!
BY ELMER S. BATTERSON

Some reflections by a Chicago citizen on the modern automobile horns

that seek to outdo each other as earsores and on the theory of some

automobilists that the 'pedestrian's duty is to jump. :: :: ::

standpoint both of economy and pub-
lic comfort. The number of horses

When the first automobiles, with all used for trucks on city streets is con-

their crudities, were seen upon city stantly growing smaller and instead we
streets, to many of us came the dream find the easy running electric delivery
of a future time when, with the general cars and the ponderous gasoline driven

use of motor-driven vehicles, much of trucks while lighter weight motor deliv-

the prevailing city noise would be ery cars are seen everj'Tvhere. With
eliminated. It was believed that the each advance in the designing and con-

heavy truck wagons with iron tires struction of the passenger automobile,
would soon be replaced by motor trucks attention has been given to the reduc-

with pneumatic or solid rubber tires tion of friction from every known cause

and the granite pavement blocks would so that now, as far as operative

logically be replaced by some paving machinery is concerned, the automobile

of smoother surface and better adapted may be considered as practically noise-

to the new type of vehicles. less when operated in the usual way.
While the machine parts of the first

passenger automobiles were very noisy,
it could easily be foreseen that the

efforts of engineers would at once be But has the coming of motor-

directed to the construction of motors driven vehicles helped toward attaining
which would run more smoothly and a quiet city? We are forced to ac-

the designing of types of chassis which knowledge that it has not, for the

would practically eliminate jarring and most casual investigation will convince

rattling. It was foretold that the that, wherever automobile traffic is

ceaseless clatter of horses' hoofs would greatest, there wall usually be found the

some day be no longer heard and that most noisy streets. We may have
the air would be no longer rent with rebelled at the objectionable noises

the noisy swearing of angry drivers caused by horse traffic upon congested
in trying to make the horses under- streets where the rattle of hea^'y
stand their wishes. wagons on rough pavements compelled

In some ways, these dreams are the drivers to raise their voices in

being realized. The coming of the directing their teams but the noise

practical motor-driven vehicle has thus produced was never as loud or as

furnished the greatest impetus for irritating as that pertaining to the

good roads and for better city pave- present motor-driven traffic,

ments. The providing of smooth sur- Why this great racket and is it a

faces for automobile traffic is now necessary accompaniment of progress?

regarded as a public necessity from the Nearly all of the objectionable noise
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comes from the sounding of loud

raucous horns used presumably as

signals of warning to prevent danger-
ous accidents, but cannot the turmoil

be reduced without diminishing the

eflSciency of present traffic facilities

or endangering the lives of motorists

and pedestrians?
The state laws and the ordinances

of cities require that some sort of warn-

ing signal be placed on motor-driven

vehicles and motorists have been

careful to comply with these regula-

tions. Nearly all the laws are similar

in that they require the signal to be

suflBciently loud to serve as a note of

warning but the motorist is forbidden

to use the signal for making any unnec-

essary noise. The nature or strength
of the required signal is not often

defined so there have come into use

many varieties of hand and electrically

operated horns, gongs and bells of all

degrees of noise producing possibilities.

Beyond the point of securing the install-

ation of a signal device, the law appears
to have little concern, the operation
and character of the device being left

almost entirely to the will of the

automobilist.

On the part of the manufacturers of

automobile warning signals, however,
there has been a noticeable unanimity
of action; each has apparently striven

to produce a device at once the loudest,

the most raucous sounding and the

most startling of any on the market.

Here are some extracts from recent

advertisements of manufacturers in

setting forth the effectiveness of their

auto-horns.

"Is the loudest signal of its kind on
the market.

"

"Has the far-reaching call for coun-

try roads—the Cj[uick, snappy shriek

for city traffic.
"

"Produces a long, clear and insistent

warning which cannot be unheeded."
"Even a weak little buzzer or an

old time bulb horn sounds big and
commanding when demonstrated in-

doors. Motorists are demanding for

their life's sake a signal that sounds
sure safety out in the din of the traffic."

"Makes a noise that clears the way
half a mile ahead.

"

"
It doesn't make pretty music but—

it warns. Its clear dominant note

crystallizes the hesitant pedestrian's

thought
—it makes him move.

"

"It jolts the air with a threat of

danger, sharp and insistent.
"

"Gives a greater volume of sound
than any other similar alarm."
"Has a piercing 'get-out-of-the-way'

sound."
"It demands attention and right of

way."
"Can be heard further than any

object can be seen on a country road.

Sound is not objectionable to occu-

pants of car because horn throws it

way ahead."

In illustration of the common dis-

regard of public comfort which has

been so evident in the evolution of

the auto-horn, might well be quoted
the words of a writer on automobile

topics in a prominent American maga-
zine. In discussing various types of

automobile signals, he says: "Along
with the old reed horn came the

electric bell and the shaft driven siren.

These signals had precisely the same
fault as their contemporary; they
had not nearly enough power and
no distinct raucous sound." In de-

scribing some new types of auto-horns,

he says: "There is scarcely one of

these that will not make itself felt at

least three-quarters of a mile away
over all the other noises of city
streets. . . . Power of this kind

is essential in an automobile horn.

Its warning must reach the ear of

everyone who may possibly be in the

way long before the car arrives or is

even in sight and its sound must not

only be distinctive, but half terrifying."

In discussing the qualifications of the
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"model" auto-horn, the same author and privileges of the motorist in his

says: "The sound of the signal horn, relationship to other legitimate users

experts in its manufacture agree, must of public thoroughfares,
be short, harsh and sharp. Its tone The ability to produce high speed,
must not be musical, because musical either on general principles or in

tones lull and soothe. It has to alarm enacted laws, gives to the driver of

and get the man or woman who hears the high speed vehicle no special rights

it 'back to earth' instantly." over the slower-going user of a public
The advantages claimed by the way. As a matter of fact, the reverse

manufacturers for their particular is often made the rule. In a number
horns have apparently had their appeal of cities, the traffic regulations give
with motorists for an investigation preference to a horse-drawn over a

upon kinds of signals most generally motor-driven vehicle as to right of

used shows that the loud, startling, way and a search has failed to find

raucous type of horn is in greatest any city where the automobile is pre-

demand. Motorists have shown no sumed to have any rights over the

tendency to disobey the law as far pedestrians in the use of street cross-

as effectiveness of signal is concerned ings. xA.pparently, the motorist takes

even though in the use of the horns it for granted that he is entitled to the

they violate several other laws which right of way over slower vehicles and
are upon the statute books. Fortu- over pedestrians at street crossings

nately, in most cities, the municipalities and consequently he starts sounding
have reserved to themselves the his horn when almost a block away
right to use exclusively the siren horn from the crossing so as to assure for

which is probably the most nerve- himself an unobstructed course. To
racking of all automobile signals, avoid danger, those for whom the

When we are aroused by the blasts of blasts are intended usually give good
one of these shrieking devices called heed to the motorist's commanding
very appropriately "deviline" whistles signal even though they may be aware

we may assume that it is not being of their own legal rights in the matter,

sounded by a careless joy speeder but Thus, much of the noise caused by the

is being used to prepare a path for motorist is through disregard not only
fire fighting apparatus or for some of legal regulations but also of the

other emergency purpose. rules of common courtesy. Were the

Of all persons, the motorist should motorist willing to take his proper
feel it necessary to inform himself turn in the use of a street crossing

fully concerning the laws relating to there would be no more need of the

the use of public streets and highways blasts of the auto-horn than it is

and also the accepted "laws of the necessary for pedestrians to shout the

road" by which every driver is sup- fact when they wish to avoid a collision

posed to be governed but we find that in turning a street corner,

the average motorist is a confirmed The traffic regulations of most

law breaker along lines where he him- municipalities definitely limit the speed
self is in need of greatest protection. of motor vehicles while passing through

the built-up parts of the city. The

speed allowed is, in most cases, not

over fifteen miles an hour and at such

Much of the trouble comes from a rate there is little danger to drivers

mistaken notion concerning the rights or pedestrians as there is ample time
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to avoid collisions even though one be topics compares the modem high
threatened but the motorist, having power automobile to a railway pas-
used his auto-hom to assist in dis- senger train and makes a plea for more

regarding ordinary rules of courtesy legal provision so that the motorist

in dealing with other users of the may have a clear path and opportunity

public way, finds it easy to go a step for speed without the annoyance of

further and use the blasts of his horn having to stop frequently to avoid

to break the speed laws without much impending danger but, in making the

danger of serious accident. So when comparison, the author forgets that

he sounds the horn which may be the railway train runs on its own pri-

heard for half a mile, he intends to vate right of way while motorists use

give warning that he is going at a high the public highway upon which it is

speed and expects to continue at that presumed no special privileges are

pace. It is quite noticeable that loud extended.

blasts of the auto-horn do not appear While condemning the motorist

to be needed when the motorist when he becomes a law breaker, no

approaches the traffic officer whose mercy should be shown the careless

duty includes the enforcement of the pedestrian who crosses the street in

speed laws. The speed limits as now the middle of the block or the children

named in city ordinances are, in many who heckle the automobile driver in

cases, too low for practical purposes numerous ways and make the sharp
and in many cities a higher limit is blasts of the auto-horn a real necessity

tacitly understood to be allowable to avoid serious accident. All offend-

although without legal sanction. Such ers along these lines should be brought
a condition is unfortunate and should within reach of the law but there is

be remedied. The legal speed limit this to be said, that the offenders

should be reasonable and then all traffic mentioned are most at fault in risking

rules should be strictly enforced. their own lives and do not often

directly cause the whole community
discomfort because of their misdeeds.

The motorist, in attempting to break

There is one clause in many city the traffic regulations, finds the loud

traffic regulations which motorists raucous horn his best safeguard against

often disobey and the existence of dangerous consequences and the entire

which is probably not generally known, neighborhood for many blocks distance

This relates to reducing the speed of suffers as a result. One motorist

the automobile at street crossings occasionally causing a severe strain on

regardless of whether or not danger is our nerves might be forgiven by the

threatened. The clause usually pro- general public but when the practice

vides that the speed of a motor of needlessly sounding the auto-horn

vehicle, in passing a street crossing, becomes general, as the tendency now
must not exceed one half the speed seems to be, there is good reason to

allowable on the balance of the course, believe that some curb upon auto-horn

Possibly, so radical a traffic rule along noise will soon be necessary,
this line is not desirable but it is certain

that there would be little need of the

auto-hom if this regulation were

strictly enforced. In a recent maga- In adopting ordinances relating to

zine article, a writer on automobile automobile equipment, cities have
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usually set some standard to which
motorists are compelled to conform.

This is true concerning the dimming
of lights, the height of rear lamps and
the position of fenders but, in passing
ordinances relating to auto-horns, the

requirements have usually been only

general. The automobile owner is

allowed to be the judge of whether his

warning signal is sufficiently loud to

warn and sufficiently weak so as not to

unnecessarily annoy. It may seem
like carrying too far the idea of censor-

ship but if the public is to be properly

protected from the unnecessary noise

of auto-horns, there should be some
limit placed upon the disturbing pos-
sibilities of the horns. The musical

notes, as often proposed, are probably
not practical for general use but there

should be some regulations so that

making one's home on a boulevard,
devoted largely to automobiles, may
not be classed as a punishment. If it

is possible for one person or a commis-
sion to say what is a proper moving-
picture film, it is certainly possible to

place some proper restriction upon
the sort of noise-producing instrument

which may be used upon public streets

and highways.
Observation will show how slight a

sound is necessary as a warning after

we become accustomed to a gentle
kind of signal. Teamsters have found
that the attention of pedestrians can

easily be secured by sounding with

their lips simply a low whistle which

probably can not be heard for more
than a few rods but which well serves

in place of a noisy gong or horn. The

practice now employed by motorists

tends toward the use of louder and
still louder horns in order to be heard

above the general din of traffic, the

motorists not seeming to realize that

the endeavor, by means of startling

noise, to solve their individual prob-
lems constantly makes the general

problem more difficult of solution.

It will be remembered that, when
the bicycle first appeared, people
insisted and ordinances provided that

all bicyclists should use warning bells

at street crossings. The bicycle in-

spired a feeling of awe and of danger
and it was thought that the bicycle
bell would contribute to public comfort

but, as soon as bicycles became com-
mon and came to be regarded as any
other vehicle, people began to complain
of the noise of the bells and the confu-

sion which they caused. As a result,

many cities passed ordinances prohib-

iting the use of such alarms. The
cyclist then ceased to be a privileged
user of the public highway and was

compelled to show proper regard for

other legitimate users of streets and
roads. With noise conditions as they
are at present and constantly growing
more troublesome, it is not difficult to

imagine the automobile going through a
similar history and its noise coming to

be regarded as a public nuisance. In

the brief history related to bicycle noise

there should at least be food for serious

thought on the part of auto-horn manu-
facturerswho are attempting to produce
devices with greater noise possibilities.



THE CONNERSVILLE "SLIDING SCALE"
BY ROBERT D. ARMSTRONG, M. A.

Librarian, Public Service Commission of Indiana

Despite the fame of the Boston arrangement with its gas company
permitting higher dividends as a reward for loiver rates, it has been

very little copied and the Connersville {Ind.) electric light case is only

the second instance of the adoption of the principle. : : : : : :

After a trial period of approxi- of return under those rates of 7 per

mately eighteen months, in reviewing cent. At the same time, the "sliding
its previous order establishing a

"
slid- scale" was revised, so that in the

ing scale" relationship between the rate future instead of a reduction of 10 per
of return and the rates to be charged cent, a reduction of only 8 per cent

by the Hydro-Electric Light and will be necessary for the additional

Power Company of Connersville, the .5 per cent of return, and conversely,
Public Service Commission of Indiana an increase of only 8 per cent will be
has affirmed the principle and with sufficient to reduce the rate of return

certain modifications of detail, has .5 per cent,

continued it in operation.^ At the end of the trial period, as the

The essential feature of the system result of economies in operation and
as first prescribed by the commission of some rather fortuitous circumstan-

on October 29, 1917, was that, starting ces, the commission was confronted

with a certain schedule of rates which with the fact that the company had a

was estimated to yield a return of 6.5 balance of approximately $10,000 for

per cent on the value of the property, the year, in addition to the contem-

any future revisions of the schedule plated 6.5 per cent return. To meet
should be automatically connected with this condition, the commission ex-

the rate of return allowed to the com- tended the "sliding scale" system by
pany. It was contemplated in the creating an Excess Earnings Fund, into

original order that whenever rates which all gross income above the rate

should be reduced 10 per cent, the of return allowed should be paid, and

utility should be allowed an addi- from which should be made up possible

tional .5 per cent return, and con- deficiencies in gross income below the

versely, whenever rates were increased rate of return allowed.

10 per cent, the rate of return allowed

the utility was to be reduced .5 per cent.

In ^evie^\^ng this original arrange-

ment, on June 3, 1919, the commission The "sliding scale" relationship

put the proposed "sliding scale" into between return and rates, while well

eflFect by reducing the rates of the known and quite prevalent in Great

company approximately 10 per cent, Britain, is comparatively unfamiliar

and alloTvang to the company a rate in this country. For this condition

'Both orders have been printed and copies
there is a historical explanation. Both

may be obtained from the commission on appli-
in Great Britain and in the United

cation. States restrictions on public utility
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REGULATION IN GREAT BRITAIN
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companies were originally imposed by give large discretionary powers over

franchise only. In Great Britain these rates, service, etc., to central commis-

franchises were granted chiefly by sions and to leave them free to deal

special acts of parliament, or by orders with conditions from time to time.

of the privy council, while in the United This elasticity is the essential feature

States in the main they were granted of regulation of public utilities, as

by municipal corporations. The fact compared with the contractual method
that nearly all franchises in Great of control.

Britain came from a common source. It has become a cardinal principle

lead to a large degree in uniformity in of commission regulation, that a utility

their provisions, while the fact that is entitled to earn its operating expen-
franchises in this country were granted ses, including taxes, a fair return on

by the countless local municipal cor- the value of its property and a reason-

porations, lead to great diversity. able allowance for the depreciation
The system in vogue in Great of its property. Applied intelligently

Britain was conducive to the working and with due allowance for eflBciency

out of a general policy. Since this and inefficiency of operation, no excep-

policy had to be embodied in a fran- tion can be taken to this formula,

chise, which presumably would hold But human nature being as it is, it is

for a considerable length of time, it too much to expect a public utility

was desirable that rate provisions company to strive as hard to promote
should be as nearly automatic as pos- economies in its management, when

sible, and adaptable to changing cir- it knows that it is entitled to rates

cumstances. Hence the "sliding sufficient to reimburse it for its operat-

scale" relationship between the rate ing expenses, as it would strive under

of return and rates; if rates are too a system by which any economies that

high, it is to the interest of the utility might be effected would inure to its

to bring them down in order that it own benefit. While it is true that

may have more net income available commissions may, and often do, refuse

for return on the investment; if oper- to make allowances for operating

ating conditions are inefficient, it is to expenses which are unduly high, this is

the interest of the utility to rectify a punishment, which occurs after the

them, for the same reason. offense is committed and after the

money is gone, and is by no means a

preventive of extravagance or ineffi-

ciency.
REGULATION IN AMERICA

ADVANTAGES OF THE SLIDING SCALE

In the United States, however, the

diversity of franchise provisions led

to a radical departure from the fran-

chise system of controlling public Consequently one of the legitimate
utilities. Beginning with the estab- criticisms of commission regulation of

lishment in the early eighties, of the public utilities is that to some extent

boards of gas and electric commis- it fails to provide the proper incentive

sioners in New York and Massachu- to efficiency and economy of operation,

setts, and especially since 1907 when It can punish, reward and order, but

the Wisconsin public utility act was it cannot so gain control of the will

passed, the trend has been toward a of the operator that it will make him

system of regulation by commission, desire to promote efficiency and
the essential feature of which is to economy as keenly as if the benefit

I
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thereof would be his alone, and not

that of the public. And the "sliding

scale" relationship between return and
rates establishes just this incentive.

Another advantage of the "sliding
scale

"
is that it is elastic, in fact almost

automatic, in its operation. Under
the operating conditions that exist

today, the basis of rate calculations

is upset almost as soon as rates become
effective. Commissions are constantly
called upon to readjust the rate level.

These readjustments present vexed

questions upon which the public and
the utility are apt to differ with some
bitterness. One of these questions is

the return to be allowed the utility

above the cost of operation. That it

should not be the same under both

normal and abnormal conditions is

generally admitted. But the prin-

ciples which should control this ques-
tion are not easy to determine, and
Commission practise in general is not

based on any clear cut principle.

The "sliding scale" provides a prin-

ciple, and one under which the interests

of the utility harmonize with those

of the public. Beginning with a

schedule of rates estimated to yield a

definite per cent of return, it provides
that any deficit or failure to meet that

return shall be provided partly by an
increase in rates and partly by a

decrease in the rate of return for the

future. Conversely, it provides that

any surplus above that return shall be

distributed in the form partly of

reduced rates and partly of increased

rate of return for the future. In other

words, if operating costs are too great
to maintain both the existing schedule

of rates and the existing return to the

utility, they are met by increasing the

one and decreasing the other; both the

utility and the consumer share in meet-

ing the new level, and according to a

definite plan laid down in advance.

This promotes co-operation and reduces

friction between the utility and its

patrons. The commission simply

gives effect to the system of adjust-
ment agreed upon in advance.

Operating costs are not likely to

fluctuate widely enough to absorb all

the return or to permit it to become

inordinately great. Only in extreme

cases would such be the case. If the

operating expenses of the Connersville

utility under the first schedule of rates

had necessitated an increase in rates

of 20 per cent, the return of the utility

would only have shrunk to 5.5 per
cent, an amount not unreasonably
low during the war period. However
if permanent increases in operating
costs should occur to an extent that

would wipe out return, the system
could be adjusted to the new operating
level by providing a new basic rate of

return and a new schedule of rates.

If the increases are only of a tem-

porary character, the "sliding scale"

system with its Excess Earnings Fund
would prevent any violent fluctuations

in rates. A deficit one year would be
offset by a surplus the next, or vice

versa. This would be far better than

periodical and violent revisions of

schedules to fit rapidly fluctuating

operating conditions. This elasticity

is one of the principle advantages of

the system. Whether rates are read-

justed rapidly or only gradually, the

system would insure full justice to

both utility and consumers, for the

condition of the excess earnings fund
is the barometer for future readjust-
ments.

The chief danger of the "sliding
scale" is that maintenance may be

deferred, and the property "skinned,"
in order to make a showing. While
it is not known to what extent this

may have been the case in Great

Britain, a little reflection will make
clear that it is a very real temptation
to the operator. However, if the
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system is supervised by a commission
with an expert staff of engineers and

accountants, there is no reason why
this cannot be prevented and adequate
maintenance enforced. Supervision of

this character is one of the essential

safeguards of the system,

APPLICATION TO CONNERSVILLE

Ever since Mr. E. I. Lewis became
chairman of the Public Service Com-
mission of Indiana, it has been his

ambition to apply the "sliding scale"

relationship to some Indiana utility

to which it was properly adapted,
with a view to determining its desira-

bility as a general policy. Mr. Lewis'

interest in this question is of long

standing, for in 1902 as special cor-

respondent for the Indianapolis News,
he had investigated systems of regula-
tion in use in Great Britain, especially
the "sliding scale" system, with the

object of assisting in the formulation

of the policy of the city of Indianapolis
toward its gas problem, which was
then acute.

Many considerations pointed to

Connersville as a desirable place for

the experiment. It is a rapidly grow-
ing industrial community, with a pop-
ulation of between 15,000 and 20,000.

The Hydro-Electric Light and Power

Company had been organized only a

short time. It was the result of a

merger between two electric utilities

which had been competing for business

in the community. This competition
had caused a savage rate war, with rates

insufficient properly to maintain the

properties. The merger was accom-

plished in order to save the life of the

utilities. Here, then, was a practically
fluid situation, where an abrupt break
with the past was absolutely necessary,
and a radical readjustment of the rate

basis would consequently have a fair

chance of success.

SUCCESS OF PLAN

It is too early yet to pronounce with

finality upon the success of this experi-
ment. However it can be stated with

certainty, that so far it appears to be
an unqualified success. By this

system, the interests of the consumers
and of the utility are made identical.

Every economy, every increase in

efficiency, redounds equally to the

benefit of both. It is essentially a

"service at cost" plan, with the added

advantage over other such plans, that

a great incentive is supplied for the

reduction of the cost.

These theoretical advantages of the

plan seem to have been measurably
realized in practice. In its order of

June 2, 1919, the commission found
occasion to commend the company
very highly for a number of economies
effected during the year. Other econ-

omies are proposed, among them a

more efficient method of handling coal

by machinery. The year's operations
have resulted in a surplus over the 6.5

per cent return of $9,136.25, or 1.8

per cent of the value of the property.
These circumstances have made pos-
sible the first application of the plan,

by reducing rates approximately 10

per cent and increasing the rate of

return allowed to 7 per cent. The

surplus goes into an Excess Earnings
Fund, which will be available in case

rates fixed in this revision fail to earn

the contemplated 7 per cent return.

It will be extremely interesting to

see whether another application of the

principle will be possible within the

next year or two. The rates now
enjoyed by Connersville are very
favorable as compared with those of

like communities. Another applica-

tion of the "sliding scale" relationship

will give Connersville a distinct prefer-

ential advantage. And both the utility

and the community will benefit by this
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application, if the results of operation 10 per cent to .5 per cent provided in

under the new rates will warrant it. its original order, has provided a ratio

of 8 per cent to .5 per cent. The next

THEORY AND PRACTISE year's Operation under the new Con-
nersville rates will lurnish the nrst

Practically, of course, the success of experimental basis for passing on this

the plan depends very largely upon ratio, because for the first time the

two things: "sliding scale" relationship has been

(1) The adequacy of the first sched- given effect. The original order, of

ule of rates to earn the contemplated course, did not give it effect, but

rate of return. merely provided that it should be given

(2) The ratio of the percentage of effect under certain circumstances,

decrease or increase in rates, to the

percentage of increase or decrease of

rate of return.

These are practical details which in The Connersville plan will be

no wise affect the principle, but must watched by commissions and public
be worked out in order to give it effect, officials all over the country with much
The first is comparatively easy, for it is interest, in the hope that it will afford

what commissions constantly do. The a solution to a perplexing problem,
rates are more likely to yield more Somehow or other, the incentive to

than the specified return than less, efficiency and economy must be sup-
as witness the Connersville situation plied. It is to be feared that the

itself, because of the incentive to present system of commission regula-
economize in order to increase the tion does not supply it sufficiently. If

rate of return to which the utility is commissions can devise some scheme
entitled. for accomplishing this purpose, which,
The second can be ascertained only while automatic, will have the added

by experiment. If the ratio is too advantage of their expert supervision,

great, the system will not work well, they will have made a great contribu-

for there will be violent oscillations of tion to the development of a real

the pendulum, without any possibility science of pubUc utility regulation,
that it will come to a rest. If the ratio The "sliding scale" system has

is too small, any adjustment will be been applied in Boston to the gas

by such small degrees and will be utility, and in Cleveland and Cin-

extended over such a period of time, cinnati in part to street railway
that before one maladjustment has utilities. So far as known, this is

been disposed of, another will be its first application to an electric

created. Consequently, if the ratio is utility. The Public Service Com-
incorrect, the system will constantly mission of Indiana plans to apply
be out of adjustment. The commission it to other utilities at the first favor-

has already modified this ratio in its able opportunity, should the system
recent order and instead of the ratio of prove successful.



LETTING CITY-MANAGER CHARTERS
GROW
LENT D. UPSON

Director, Detroit Bureau of Governmental Research, Inc.

Most public spirited citizens believe groups, and non-partisans filled all

that the principal means to good city vacancies in the city council. This

government is a new charter. A city- left almost 45 per cent of the citizens

manager charter is rightfully preferred of Dayton without representation,
—

because to an effective organization and robbed the majority of the moder-
it adds the easy possibility of secur- ating and stimulating influence of a

ing efficient officials, modern business critical and active minority,

methods, and an intelligent citizen- Some communities have turned to

ship. proportional representation as a solu-

To justify this faith, city-manager tion for these difficulties. The experi-
charters must grow,

—
building on the ments are too recent to be conclusive,

experience of early experiments and but the councils chosen under this

incorporating the expanding ideals of plan have certainly been representa-

city government. tive. This very representativeness
Does the present fund of experience has been the single source of criticism

indicate that important changes in by those not accustomed to counseling

present charters are warranted.'* with the minority. In Ashtabula, a

foreign saloon keeper of an unlovely

„„^ , ^^,^x . ,„„.^ „^^„ type defeated a candidate of someTHE LEGISLATIVE BODY i . ,. i • .1 i

character tor a place m the council.

If results point to a serious weakness But even the enemies of proportional
in the present city-manager plan, it is representation conceded that this

in the method of electing a council at saloon keeper more nearly represented

large. Two reasons are advanced a section of the city's population than

for the partial failure of this plan, did his competitor, and the present
First, prominent business men, in- council is admittedly a cross-section

veigled into becoming candidates in of the community's social and eco-

"at large" elections, do not always nomic life.

make the best members of a city The situation is repeated in Kala-

council. They are honest and usually mazoo. Following the election, the

above playing cheap politics, but
"
better element

"
was disgusted to find

frequently are too busy to give proper the socialist publisher of a gibing,
attention to their jobs, or do not have irritating journal chosen to sit with
a natural aptitude for public affairs. exemplary citizens in formulating the

Second, elections at large frequently community's political and social poli-

leave slightly less than half the voters cies. Not a nice situation to be sure,

of a community unrepresented. A but perhaps this man's radical and in-

typical example comes from Dayton, novating counsel, and the necessity
In 1917 the non-partisan ticket polled that he assume responsibility for a share

approximately 17,000 votes against in legislative action, is more to be de-

14,000 votes polled for all other sired than that he be made to stand

667
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outside, reasoning without facts, blam-

ing without cause, criticising without

responsibiUty, and breeding discontent

with a dangerous fecundity.
Further experimentation will indi-

cate whether minority representatives
will work with the city manager rather

than merely being obstructionists,

and whether there will be a moderation

of minority demands on account of

shared responsibilities, and a resulting

popularization of the government.

DEPARTMENTAL ORGANIZATION

Following early precedents many
cities centralized all city activities

wathin five or six administrative

groups,
—law, finance, welfare, works,

safety, and sometimes utilities. Yet
natural as these divisions may seem

they do not always lend themselves to

most effective administration. The

principal purpose of departmental

organization is to keep the manager
in contact with the activities for which
he is responsible. If there are too

many departments the manager is lost

in detail. If there are too few depart-
ments the administrators of important
activities cannot reach the manager
first hand. For example, the health

activities of a city are too important
to receive other than first hand con-

sideration by the manager, and there

is an unnecessary handicap when the

health officer must bring the health

needs of a community to the city

manager through a welfare or other

director.

Similarly police and fire depart-
ments are centralized although they
have little in common except a uniform.

^Yhere an outside audit is made there

is probably no fundamental error in

centralizing accounting, purchasing,
and assessing if any economy results.

There appears also to be small

justification for throwing a hodge-

podge of activities having to do with
the city's streets under a single head
and calling it a department of pub-
lic works. Designing, constructing,
and repairing buildings, streets, sew-

ers, etc., are a common activity. But

why combine them with cleaning
streets, and the collecting and disposal
of garbage and refuse, which are

essentially different activities? Occa-

sionally, the management of the water-

works and lighting plant are added to

the public works duties. However,
this inconsistency is generally recog-

nized, and a trained administrator for

each utility is permitted to report

directly to the chief executive of the

city.

City functions logically and practi-

cally group themselves into between
nine and twelve divisions, all of which
are sufficiently important to report

directly to the manager. Nor is this

number so many as to prevent the

manager's constant attention. Natur-

ally, the number of independent de-

partments would be contracted or

expanded in proportion to the size of

the municipality.

AN ASSISTANT MANAGER

Several years ago some one sug-

gested that the "mayor and council"

government would be improved by
the permanent employment of a tech-

nical assistant to the mayor. The

mayor would continue to be more
than the gastronomic head of the

city government, entertaining public

guests and functioning at corner stone

layings,
—he would determine policies,

win or lose public support for them,
and be generally responsible in the eyes
of the people for the conduct of the

government. But behind him would
be this administrative assistant,

through one administration and into

another, collecting, correlating, ana-
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lyzing, and interpreting facts for goeth.
"

Departmental activities are

his superiors, forming an intelli- correlated; duplications eliminated,

gent acquaintance with administrative and there is action where action

details and subordinate administra- was not before. Early city-manager
tors. He would be the permanent charters provided that the legislative

assistant mayor. body should choose no administrative

In the actual practice every city officers except the city manager, the

manager has a similar assistant, civil ser\4ce commission, and the city
Some departmental head is consulted clerk, this latter being properly an
with more liberality than others, takes officer of the commission. This good
the manager's desk in his absence, and example of centralization was short

plays at times in an assistant's role, lived and later charters reserved to

But if the idea of a few centralized the legislative body the right to appoint

departments is given up for a larger a number of officers,
—

notably the

number of independent departments, solicitor, auditor, treasurer, and pur-
the need for a permanent assistant is chasing agent. Such division of

great. authority can only defeat the ends
The advantages of an assistant for which a city manager is provided,

manager are many,—he could supple- The theory underlying such legisla-

ment the training of the manager, tive appointments is to secure a check

bringing experience and thought in on the actions of the manager,
welfare, finance, or safety, if the man- Naturally the first office where such

ager were trained in engineering, and control might be exercised is that of

\'isa versa; he would permit of someone the attorney. He must interpret the

in the manager's office constantly to law to the manager, and charter com-

perform the difficult task of keeping missions argue that such interpreta-
in touch with the public; he would tions should be free from any bias

permit of a chief executive always which might come through the attor-

being in charge, vacations and sick ney being a creature of the manager,
leave notwithstanding; and finally Such arguments overlook the fact

there would always be a man in train- that only through liberal interpreta-

ing for that particular managership tions can city governments really be

in case of a vacancy, or to meet the effective, and if there is any decided

needs of other communities. The idea tendency to override the law, some
has not been thoroughly tried out so energetic taxpayer will be at hand
no one knows whether it is good or with an injunction. And what is of

not. The suggestion is passed on to more importance, charter commis-

city-manager cities, where it seems sions forget that interpreting statutes

most applicable. is only a small part of the attorney's

duty. By far his greatest activities

are concerned with ordinance drafting,CENTRALIZED AUTHORITY ,(.,• ,• -xxi
deiendmg actions agamst the corpora-

It is a potent argument that the tion, and bringing actions in the name
success of the city-manager plan has of the corporation. In these capacities

come from centralization of authority, it is essential that he be subordinate

In place of numerous "checks and to the orders of the manager,
balances" and divided authority. The second office in which a check

there is finally some one who can say against the manager may lie is that

"come, and he cometh; go, and he of the auditor. In a larger sense the
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manager through subordinates incurs pubUc funds. There is a mistaken idea

liabilities and hquidates them. It is that this office is in some way a

argued that surely these actions should check on disbursements. In truth,

be supervised by an auditor, a servant the treasurer's duties are purely per-
of the commission, who will report any functory, any discretion as to the

derelictions to his employer. If the drawing of warrants being exercised

ordinary city auditor's functions were by the auditor,

solely auditing he might well exercise

them with independence,
—but they

are not. In addition to passing
vouchers and payrolls, he usually is The question is often raised as to

responsible for the establishment and whether there is any need of civil

maintenance of the entire accounting service regulations under non-partisan

system of the city,
—for the task of city-manager government. Not a few

borrowing large sums on the credit of managers, remembering certain diffi-

the city, controlling large assets and culties in getting rid of undesirable

Uabilities, supervising job and unit employes, would say no. If the man-
cost accounts, and in general function- ager is hired for his ability to get

ing primarily as a controller with things done, why should he be hamp-
auditing duties as a minor role. The ered by civil service in selecting able

manager is interested in and should assistants, and in dismissing incom-

control these activities, because they petents? Because public business is

are the fact-producing machinery by not private business. In private bus-

which he guides his own administrative iness a manager can employ whom
acts, and interprets them to the he pleases. In public business every

pubhc. Further, the auditor, through citizen has an equal right to public
his familiarity with the financial and employment, and ability should be

physical condition of the city, usually the determining factor in securing
is of inestimable value in the prepara- that employment. Further, once em-
tion of the budget, and in such capacity ployed, a citizen has a right to con-

can best serve as the agent and not the tinue so long as he is competent, and

equal of the manager. not be subject to the personal prej-

Perhaps the happiest solution to udices of a manager,
this situation is to permit the manager Too, the manager is frequently
to appoint a controller, the commission a stranger to the city employing him,

providing as a check an independent and is unfamiliar with the ability

outside audit of his acts. This audit at his disposal. Such ability can only
would be after the fact, but is sufficient, be located and made available through
Such outside audits are expensive, the merit system,
but not infrequently justify them- For his own protection a manager
selves by suggesting improvements in needs civil service restrictions. Non-

accounting methods which would not partisanship is a nice mouth-filling
otherwise be secured. phrase, but non-partisans like public
The office of the treasurer is offices just as much as partisans, and

naturally considered as independent, experience indicates that non-partisan

although its importance is frequently councilmen will be "pulling the wires"

over-emphasized. His duties are to to see that their acquaintances have

receive, have custody of, and disburse public preferment. It would be a
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brave manager, indeed, who would
administrative procedure

accept office knowing he had to run

the gauntlet of pressure from council- Re the inclusion of administrative

men, ex-charter commissioners, friends procedure in charters, there has been

of the new city charter, and friends of little uniformity among charter framers

friends, whenever he made an appoint- as to what should be included and six

ment. Civil service reform does not years' experience has seen little devel-

inevitably secure exactly the man opment. Every charter commission

wanted, but it is a mighty handy has been confronted with these alter-

protector when appointments are to natives : Shall the charter be simply a

be made. document of fundamental laws, leav-

Then again, a civil service board is ing the administrative methods to be

something more than a machine for determined by ordinances, or shall all

hiring public employes. It should be administrative procedure be included?

a clearing house for efficiency records, A compromise usually results. The
a check on pay rolls, and an instrument assessment and collection of general

for increasing departmental efficiency, taxes and special assessments, budget
as well as a sieve through which candi- making, and the procedure for issuing

dates are sifted. Sometimes, even bonds, are usually given in great

often, civil service commissions are detail. Accounting, purchasing, build-

the court of last resort where dismissals ing regulation, civil service rules,

from service are tried. Perhaps this etc., are more frequently left for later

function is really the nub of objection amphfication by ordinance. And
to civil service. No city manager these amplifications are only occa-

wants to go through more than one sionally made. A most substantial

trial resulting from a dismissal, with service will have been accompfished

lawyers, and witnesses examinations when these procedures have been care-

and cross-examinations, followed by fully prepared as an administrative

a reinstatement, — because "ineffi- code and made available to cities for

ciency" is a charge difficult to sustain, enactment as ordinances. This would

Perhaps if the manager in dismiss- eliminate the necessity of including

ing an employe were required only even a part of this material in such

to prepare a bill of divorce stating the permanent form as a charter. Perhaps

charges, and were to allow a public this task might be undertaken by a

hearing before the complaining officer, group of the managers themselves, or

civil service would be improved, and by appropriate committees of the

be popularized in executive circles. National Municipal League.



THE NATIONAL BUDGET—ANOTHER
ANGLE

To the Editors of the National Municipal Review:

Dear Sirs: Respect for your service in the

cause of the national budget by securing com-

ments upon it by technical authorities and an

appreciation of the importance of your con-

stituency leads me to answer some of the more

important suggestions in regard to the changes

in the bill made by your correspondents.

It is significant that the general comment is so

very favorable and that all the writers are willing

to support the bill. This is a good omen; for

the most dangerous weapon of the opposition to

budget legislation at present would be a great

variety of different budget bills and dififerent

opinions as to budgets pressed upon congress,

resulting in the excuse for inaction that the

friends of the reform themselves could not agree

on what should be done. The friends of the

Good bill agree that it is only a first step; but

they also believe that it is the first step on the

right road, and that its operation will compel a

development which, guided by experience and

criticism, will eventually give to this country a

budget system suited to its political and govern-

mental system.

The two principal objections in the comment

in your August issue are first, that the secretary

of the treasury should prepare the budget; and,

secondly, in regard to the oflSce of the comp-

troller-general. Mr. Lill believes that the

secretary of the treasury should prepare the

budget, and there is much to be said theoretic-

ally for the position that the secretary as the

chief financial officer of the government should

be in the best position to do the work. Practi-

cally, however, the secretary of the treasury is

at present the head of one of the largest spend-

ing departments of the government. The war

risk insurance and the biu-eau of internal revenue

alone contain upwards of thirty thousand em-

ployees, and these are only part of the functions

of the treasury. It is unlikely that the tax func-

tions of the government will be taken from the

treasury, so that it will always remain a large

executive department, particularly in view of

the tendency to rest upon the tax powers such

police measures as the abolition of poisonous

phosphorous matches and child labor. An

attempt to now divest the treasury of all of its

non-financial bureaus and to distribute them

among the other departments would start dis-

putes as to where each bureau should go, which

would inevitably greatly delay budget legisla-

tion. So long as the treasury is not a super-

vising financial department, it would be impos-
sible to give it the power to revise the estimates

of the other departments, since it would inevi-

tably be led to favor its own huge spending

departments as against the other departments.
To any one familiar with the inter-depart-

mental jealousy in Washington and with the

great diflBculty of getting any kind of friendly

co-operation, it will evidently be very much
easier for an independent body in the President's

own executive office to collect the information

necessary for budget formulation and to cut

down the estimates in each bureau of the several

departments than it would be for a new organ in

the treasury department. For a new organ
must be created in any case; and the problem is

not to effect a saving by using an existing insti-

tution in the treasury, but whether the new

organization shall be created as an arm of the

President directly, or as a means of securing a

control by the secretary of the treasury over the

other departments.

When one of the principal functions of the

budget commission is taken into consideration,

the function of assuring economy and efficiency

and with the object of discovering means of

improving administration in the departments,
the importance of an independent commission is

evident. It is only by the President that its

recommendations can be carried into effect, for

he alone has authority over and responsibility

for the administration; and it is of the greatest

importance that the recommendations of the

budget staff should be made directly to the

President, not through the medium of a secre-

tary of the treasury immersed in other matters

and certain to be under the suspicion, at least,

of favoring recommendations which reduce the

expense of other departments rather than those

which will interfere with the routine of his own.

If efficient administrative reform is ever to b«

accomplished in the departments of the federal
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government, the reform must come through the

initiative of the President and an efiFective

budget sta£f, working to reduce the cost of gov-

ernment in proportion to the results obtained,

so that the President and his party may get

the credit of administrative reform and econ-

omy, is a permanent and practical means of

accomplishing this result.

The commission must have the power of

investigation. The departments will submit

their estimates asking for increases for clerical

and other forces; and, if the President is to

intelligently assume the responsibility for the

expense incurred, he must have a means of

intelligently investigating the reasons for the

estimates submitted, especially for the increases.

If he must depend without investigation upon
the estimate of the department, his personal

responsibility for the budget and his personal

interest in administrative improvement will

become a myth.
There are other very interesting criticisms on

the provision for a comptroller and auditor-

general. Mr. Miles's criticism is interesting

and pertinent, but I believe will be met practi-

cally by the operations of the new independent

bureau. At present there is a departmental

audit in each department which will be con-

tinued, and should be continued, under the new

system. The audit of the comptroller-general,

once the office is properly organized, will be

more that of a supervisor of the accounts as

audited in each department than as an independ-

ent auditor. The knowledge that he has the

power of closing and auditing the accounts of

any department at any time will be sufficient to

guard against possible carelessness, and the test

audits that he will make from time to time will

be sufficient to keep a standard in accountancy
and method.

His functions as a comptroller-general, how-

ever, are almost necessarily involved in his posi-

tion as the organ of congress to make certain

that the money voted to the departments is

spent by them for the objects for which it was

voted. Even if he is given no specific power to

stop payments from the treasury on the order

of a department, the fact that the department
must justify its expenditure as being in accord-

ance with the law will be sufficient to compel
them to ask for his opinion before spending

money in cases where it is doubtful how far the

authorization of congress goes. The comptroller

and auditor-general is the advisor of the com-

mittee on audit of congress, and also of any
other committee of congress having control over

expenditures. If, therefore, he discovers that a

certain department of the government is spend-

ing money for a different purpose than that for

which it was voted and not according to the law

covering expenditures, he will be in a position

to make it extremely unpleasant, to say the

least, for the spending officers when they come

before the committees to explain their past

operations and to ask for new appropriations.

He will, by the force of his position, whatever be

his legal power, be asked by the spending officers

to pass on the meaning of appropriation laws

where their meaning is uncertain; and his power
will have the double sanction of his criticism of

the account before congressional committees

and that of the danger of a suit on the bond of a

disbursing officer who spends money in a manner

not authorized by law.

The Good bill will not in practice require that

the representative of the legislature must scruti-

nize all claims before payment. Only in com-

paratively few cases, where the intention of

congress or the law is in doubt, will there be any
reason for his delaying the payment of claims.

Here the suggestion of Mr. Lill that it will be

well to study and codify the existing laws in

regard to the comptroller is pertinent. This

question was carefully considered at the time of

the drafting of the bill and the necessity rec-

ognized. But it was felt that such a codifica-

tion could be better done by the new congres-

sional officer during his first years of service,

when he would better understand the changes

which should be made to render easier the work

of his new office.

It is a very wise suggestion of Mr. Waite that

we should get the national budget started "and

then let its growth follow the natural lines." The

budget staff and the independent audit, once in

working order, will, with the aid of the criticism

to which they should be continuously subjected

by such magazines as the National Mxtnicipal

Review, work out their own salvation.

Very sincerely yours,

J. P. Chamberlain.^

August 14, 1919.

'Chief, Legifllative Drafting Reeearch Bureau, Colum-

bia University.
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Democracy in Reconstkuction. Edited by committal introductory statement by the editors.

Frederick A. Cleveland and Joseph Schafer.

Boston: Houghton Mifflin Company, 1919.

506 pp.

The purpose of the editors is to furnish a text"

book for those who wish to have set forth suc-

cinctly the issues and principles involved in the

building up of our governmental, social, and

economic fabric as a post-war program. It is

in the form of a s^Tuposium of chapters grouped
under related heads, and prefaced by an intro-

ductory chapter by Dr. Schafer outlining the

historical background of reconstruction in

America.

The book is divided into six parts, under the

heads of Ideals of Democracy, Institutions of

Democracy, After-war Social Problems, After-

war Labor Problems, After-war Transportation

Problems, and After-war Political Problems.

Under the first head are two chapters, one by
Dr. Cleveland in which are discussed President

Wilson's ideals of democracy, and one by W. W.

Willoughby setting forth the underlying con-

cepts of democracy.

Under the head of the institutions of democ-

racy Carl Kelsey, Arthur J. Todd, Edward Carey

Hayes, and W. F. Willoughby discuss respec-

tively private property, the family, institutions

for social betterment, and institutions for public

service, in their relation to democracy.
The group of chapters on social problems

embraces the subjects of health, welfare of chil-

dren, education, thrift, and social insurance,

the authorship including Esther Lovejoy, M.D.,

Mary Elizabeth Titzel, Samuel P. Capen,
Charles R. Mann, Willis H. Carothers, and

Samuel McCune Lindsay. On the subject of

labor problems Harold G. Moulton contributes

a chapter on the relation of demobilization to

unemployment, and William F. Ogbiu-n another

on the relations of capital and labor.

The section on the reconstruction of our trans-

portation system is perhaps the least satisfac-

tory part of the book. One might expect here

to find definite light on the vexing problems
which the railroads present to America. Actu-

ally, however, there are presented only a non-

a lengthy quotation from a statement by the

interstate commerce commission, a chapter on

the military motor transport by Dr. Cleveland,

one on motorized highways by Robert C. Hax-

graves, and one on ocean commerce by William

E. Lingelbach.

Political problems embraced in the final sec-

tion of the book are treated in four chapters
—

the relations of the executive and legislative

branches of the government, by Dr. Cleveland;

the rights and duties of minorities, by Chester

Collins Maxey; the commonwealth conference,

by Frederic G. Young, who devised the plan

bearing this name; and the evolution of democ-

racy, by Charles A. Beard.

For the most part the discussions in this book

are comparatively elementary, being designed

to give a general point of view rather than to

provide material for the advanced student of

public questions.

*

Experts in City Government. By Edward
A. Fitzpatrick. New York: D. Appleton
& Co., 1919. 363 pp. (National Municipal

League Series.)

If he does nothing more than stimulate in

some additional, and in others new, interest in

the crying need for technical and practical train-

ing for public service, Dr. E. A. Fitzpatrick

will himself have rendered a distinct public

service by his compilation and editing of the

twenty or more splendid articles brought

together under the title "Experts in City
Government.

"

After listening to such a "cloud of witnesses"

one might well exclaim "what more shall we

say" to prove as a fundamental need of efficient

city government, that men shall submit them-

selves to training, colleges and universities shall

alter their courses from the theoretical to the

practical, bureaus of municipal research shall

be increased and made more truly citizen organ-

izations for letting in the light, civil service shall

become an attractive career, and positions in

the city government shall themselves become
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training centers for understudies to expert

administrators.

Dr. Fitzpatrick has clearly set forth the thesis

of his book in the following quotations from his

preface:

"... the problem of urban welfare is

essentially a matter of administration" . . .

"Expert city government, government admin-

istered by trained men, is the much needed

agency to transform the city into an active,

positive and constructive instrument of public

welfare" . . . "Democracy needs the best

machinery that can be found, the best tools

that can be discovered; and the best tool that

the world has ever yet produced is a highly

trained human brain."

From the thesis in the preface to the program

of city government in the final chapter, Dr.

Fitzpatrick and his co-authors carry one through

a series of instructive chapters covering, first,

the problem itself, the need for experts because

of inadequacy of the present city government,

the wider range of municipal activities, as well

as the broader view of the citizen in what he

expects from the city government; second,

listing many cases of the use of experts in city

government; third, citing agencies that have

risen up in the last dozen years whose purpose

is to train experts in city government as well

as to cooperate with the government; fourth,

showing the great need for interpreting, through

proper publicity, reports and all legitimate

devices, expert government to the citizenship;

fifth, raising the hope of making the public

service more attractive by a higher standard

of civil service; sixth, laying out definite plans

for training schools for public service and leading

up finally to the logical result, namely, a system

of government that will unite power and respon-

sibility with efficiency in accomplishment of

results through use of expert trained service

responsible to an enlightened and critically

cooperative citizenship.

We may not all agree with all of the following

program for responsible government offered by

Dr. Beard in the concluding chapter of this book,

which calls for—
A system of government which, to reconcile

democracy and expert administration must

provide for the following institutions and

processes:
An executive department so organized that

responsibility may be located in a group of

officers.

All the institutions and divisions grouped
under the direction of these officers and con-

trolled by a work program and a budget system

4

that will require records of work performed and

costs by units of performance.
A permanent civil service and a system of

permanent undersecretaries to sustain continuity
of policy.
The executive branch held responsible for

preparing the budget and subjected to open
and above-board legislative scrutiny.

F^ffective use of the opposition as an agency
of critical control and provision for assumption
of responsibility by those who criticize and
overturn the administration.

Provision for submitting to the electorate

for final decision all fundamental issues raised

and formulated by those defending and those

attacking a particular administration.

The program quoted above should prove a

temptation to charter writers, expecially for the

"big" cities which seem to shy at a "city man-

ager." However, we shall certainly agree that

given such a program, efficient administration is

imjKJSsible without the guiding hand of highly

trained administrators.

Citizens interested in better municipal admin-

istration, municipal research men, teachers of

political science and city officials will do well

to ponder carefully the problems discussed in

Dr. Fitzpatrick's book. We can all agree with

him that "Citizen co-operation with govern-

ment will make it a success. Citizen indifference

will make it permanently impossible." And

fundamentally that is the problem of expert

city government.
P. L. Olson.i

*
Town Improvement, By Frederick Noble

Evans. New York: D. Appleton Company,
1919. 261 pp.

Professor Evans disclaims any intention of

making this a book on city planning, or more

than an introduction to city planning. He has

rather endeavored, first, to show how towns and

cities grow up, with a view to discovering what

there is in this process that indicates lines of

physical improvement compatible with future

development; and, second, to describe the

elements and methods of making more useful

or beautiful the physical factors of a town or

city, on which tl health, comfort, and safety

of its citizens so 1 rgely depend.

The early chapters of the book discuss his-

torically the trend of rural and urban population,

the growing importance of the latter, the value of

early attention to town improvement, the rela-

tion of such factors as commerce, and political

> Director, Bureau of Municipal Research, Minno-

apolia Civio and Commerce Association.
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and social forces, and the modern town plan in

general. Various types of street systems are

then described, and their merits compared.

Closely connected with this subject are chapters

on traffic circulation, in which the needs of

modern street transportation are analyzed, and

on the relation of the railroad, with its approach,

tracks, stations, and yards. Likewise there are

related chapters on the water front and on parks

and other public open spaces; practical sug-

gestions are made for the prevalent unsightliness

of water courses, and for the development of a

park system comprehending public squares,

minor open spaces, and landscape parks.

Particularly valuable are Professor Evans'

chapters on schools and school grounds, play-

grounds, and neighborhood centers. Their sub-

stance is not distinctly new, but is presented

in a manner which is of real worth to towns and

small cities seeking to utilize the practical worth

of efficient, safe school buildings; of adequate
recreational facilities for children; and of fully

developed community centers.

A further group of subjects treated includes

water supply and its sources; sewage disposal;

air and light; food supply; disposal of minor

wastes; and health, police, and fire protection.

In this study Professor Evans gives an elemen-

tary understanding of the factors involved and

of the means at hand for solving these problems
to the best purpose.

In all of this, as well as in the chapters on

civic art, street equipment, street trees and

other planting, housing, and the home grounds.

Professor Evans has confined his attention to

the physical side of town improvement, intend-

ing the book for those who have already devel-

oped a civic spirit and need fundamental guid-

ance in making plans for the actual expression

of this spirit. He has also included chapters

on financing town improvement, and the or-

ganization of civic spirit that are of great

value. The book thus serves admirably as a

guide to those who want practical help in agitat-

ing or crystallizing local movements for making
their towns more useful, comfortable, and

beautiful.

 
United Railway Co.'s Referendum Burglary.

By Julius C. Jackson. St. Louis: Published

by the author, 1919.

This is a red covered book of 170 pages, written

to tell of the stealing of referendum petitions

from a safe in the office of the Cigar Maker's

imion, St. Louis, by the aid of hired safe experts.

The story of this burglary is more familiar to

the reading public than the intrigue and double

intrigue, the "crossing" and the "double cross-

ing" graphically and frankly related by the

author before the burglary story is reached.

The author was a secret ser^^ce man, or special

agent, of the United railway company, of St.

Louis, for twelve years. His serv'ice culminated

in the burglary above referred to, which he

planned but did not execute. He used money
supplied by the company to employ men nec-

essary to do the job. The highest officials of

the company insisted that the petitions should

not be filed. They instructed their "agent,"

Jackson, to stop at nothing in order to prevent
the filing, as that would lead to a referendum

election on a franchise that had been granted to

the company by the board of aldermen. Jackson

was in close touch with these officers, with whom
he intimately discussed plans; and after the

burglary the petitions were delivered to Jackson

and he delivered them to one of these high officers

who burned them. Jackson turned state's evi-

dence because these high officers tried to shield

themselves by sacrificing Jackson.

The referendum story is not reached until

page 111; so the major portion of the book is

given to the experiences of a secret service man
of "big business." The reviewer does not read

detective stories; but he does not imderstand

how a fictitious detective story could be more

interesting than this book. It reveals an entire

lack of frankness and consideration in dealing

with labor, and a dependence on corruption to

gain ends.

All these things, together with the fact that

the municipal water system of St. Louis is con-

ducted without intrigue and corruption, and with

economy, point to the desirability and the proba-

bility of the extension of public ownership in St.

Louis. Also the referendum burglary graphic-

ally described in this book is the strongest possible

argument that the referendum should have a

place in every municipal charter.

C. F. T.

*
War Borrowing. By Jacob H. Hollander,

Ph.D., Professor of Political Economy in the

Johns Hopkins University. New York: Mac-

millan Company. Pp. 211. $1.50.

Who suspects that the Liberty bonds are an

important, if not the chief factor in our high cost

of living, which still mounts though the fighting

i\
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was stopped nine months ago, and peace was

made with Germany a couple of months ago?

This little book gives a re\'iew of war borrow-

ing in our past wars, and then takes up the de-

tails of war borrowing in this war; with its

effects on the U. S. Treasury, the money market

and the price level.

The utility of the large purchases of treasury

certificates by banks in advance of the enormous

flotation of bonds to the public, and of the

Federal Reserve Bank system in these tremen-

dous financial operations is made plain, and a

suggestion is made for possible improvement in

the process. But the outstanding fact of prac-

tical interest to all is how the Liberties have led

to enormous expansion of bank credit, which is

equivalent to inflation of the currency, and is a

chief cause of our high prices. Our currency is

not debased, as is the currency of most of the

European countries, but expansion leads to high

prices none-the-less.

*

Co-operation and the Future of Industry.

By Leonard S. Woolf. New York: The

Macmillan Company, 1919. Pp. 141.

In this book the author traces the movement

referred to as "industrial representation" or

"the democratization of industry" to the days

of Robert Owen and the origin of the English

co-operative movement. He shows that Owen's

plan embraced a ci^^c, social and economic

program whereby each indi\-idual was to partici-

pate in the management of industry as well

as in the government of the community. The

co-operative movement of modem times, he

says,
"
has lost . . . the particular theories

and ideas which it took in 1844 from the system

of Robert Owen, but there has always existed

within the movement a body of men and women
who have held that the ultimate object of the

co-operative system is not the every-day buying

and selling in the store, but the working out

through that system of a better condition of

society."

Indications that the solution of the problem

presented by modern social and industrial un-

rest may be arrived at through co-operative

action are plentiful according to Mr. Woolf.

As an example he cites the Desborough co-opera-

tive society, which has a membership of 1,600

out of a total population of 4,500—practically

all the heads of families—and which not only

carries on the ordinary retail business, but is

"lord of the manor and proprietor of the site of

Desborough," and runs its own farm from which

it supplies its members with milk, meat, poultry',

fruit and vegetables. But actual industrial

democracy has proved difficult of realization

because of tiie sharp practices of capitalistic

competition. With the rapid growth of the

movement, however (the co-operative societies

claiming in 1915 to supply about one third of

the whole population of England, and doing a

business estimated at $530,000,000), the necessity

for a solution of the problem became imperative.

As there were more co-operators than employees

in co-operative stores, the control of the move-

ment could not be in the hands of the workers,

and although (according to Mr. Woolf) the work-

ing conditions and wages averaged better than

in private business, nevertheless industrial

democracy was far from being realized.

The habitual conservatism of co-operators was

at last broken down under the stress of war-

time conditions. As a result a scheme for the

establishment of conciliation boards has recently

been approved both by the Amalgamated Union

of Co-operative Employees and by the Co-opera-

tive Union. These boards are composed of an

equal number of representatives from societies'

committees on the one hand, and of co-operative

employees on the other, and they pass upon

questions relating to wages, hours, and general

working conditions. The scheme in its entirety

involves local conferences between union and

management representatives, appeal to district

conciliation boards, and final appeal to a national

conciliation board. This plan Mr. Woolf hails

as "a remarkable advance in industrial organ-

ization" and as a sufficient justification for the

claim that co-operation is the only system which

has actually succeeded in applying the principles

of democracy on a large scale to industry. From

the foregoing it is further argued that co-opera-

tion affords the only right basis for industrial

production
—

namely, production democratically

controlled and carried on, not for the profit of the

few, but for the use of the whole community—
and he sketches lightly the vision of the co-oper-

ative commonwealth of the future, the realization

of which will mean the downfall of the capital-

istic regime and fair play at last for the worker.

American readers doubtless will find much

that is surprising in the ideas and theories ad-

vanced by this book, with many of which they

probably will not find themselves in sj-mpathy.

From the start the author makes no attempt to

i
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veil his antagonism to "capitalism" and he

shows ignorance at several points of the subject

matter under discussion. His arguments to the

effect that "industrial production today is an

unpleasant necessity," and that the "red-tape"
of government oflBcials foredooms the success of

public ownership, are, to say the least, super-
ficial. However, notwithstanding such defects,

the book contains much infonnation not gen-

erally available in this country and the author's

reasoning at times is cogent.

Dorset W. Hyde, Jr.

II. REVIEW OF REPORTS

Condemnation Proceedings in Great

Britain.—In July, 1917, the Right Hon. David

Lloyd George appointed a land acquisition and

valuation committee to report defects in the

existing system of dealing with such matters

in Great Britain and to recommend desirable

changes in the public interest. That commit-

tee submitted two reports
—one in January and

the other in November, 1918. These reports'

are now before us.

The first report summarized the needs for

ejrtending powers of compulsory acquisition,

the British euphemism for condemnation, pointed

out the slowness and costliness of present

methods and indicated how they might be sim-

plified. The most striking innovation suggested

was the creation of a sanctioning authority to

act as a court of appeals on all proposals, involv-

ing the taking of land for a public use. This

sanctioning authority is to be appointed by a

selection committee chosen from members of the

House of Lords and the House of Commons,
is to be reappointed annually and is to serve

without pay. Its membership may be made up
from the members of either house, and other

suitable persons chosen with reference to their

general experience of affairs.

The second report deals with specific amend-

ments to the existing law, the powers to be con-

ferred on the assessment tribunal, betterment,

recoupment, injurious affection, and payment
for property taken by rent charge or securities.

Some of these terms will not be easily under-

stood here. The assessment tribunal is a court

of awards, recoupment covers questions dealing

with excess condemnation, and injurious affec-

tion is known among us as consequential damage.
This is a most interesting document to the

student of British land valuation problems, but

' The First and Second Reports of the Committee

Dealing with the Law and Practice relnting to the

Acquisition and Valuation of Land for Public Purposes.
London: Published by His Majesty's Stationery
Office.

it contains little that directly concerns Ameri-

cans, because land tenures here have never

assumed the complexity that characterizes them
in Great Britain. There tlie landholding
classes have been so long supreme in both houses

that one might be pardoned for believing that

the main object of British statutory law was to

maintain those classes in possession and control

forever.

Under the head of "Betterment" the com-
mittee deals with the problem presented by cases

where an owner, a part of whose land has been

taken for public use receives by the action of the

public authority a benefit to the land which

remains in his hands. It is proposed that in

such cases a valuation shall be made of the

benefit which he receives and his award dimin-

ished by such amount. It even goes so far as

to propose that where a promoter of public

improvements is a private person or corporation

and where such improvement benefits adjacent

private property the value of such improvement
shall be assessed and paid to the promoter to

enable him to carry out his project. This pro-

posal is clearly an extension of our policy of

assessing benefited area for the cost of certain

improvements. Its application to new railroad

and trolley lines would raise some interesting

questions. Under the head of recoupment,
the committee deals with problems, which arise

under what we call excess condemnation.

The recommendations of the committee seem
on the whole progressive and reasonable, and

they represent a wide departure from precedents

governing the acquisition of land in Great

Britain in the past. Instances are cited by the

Committee of costs of land, acquired for public

purposes, which make the worst of our land

condemnation proceedings seem reasonable and
modest. England has still a long road to

travel in the readjustment of her land policy
before she can house her homeless industrials or

settle on her idle but valuable acres, the return-

ing soldiers who saved the empire. J. J. M.
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Cincinnati Better Housing League.'
—Cincin-

nati has long had the unenviable reputation of

housing a larger proportion of its population in

tenement houses than does any other city west of

the Alleghanies. The first report of the Cincin-

nati better housing league presents the basis

for this reputation. It says "there are between

twelve and foiu-teen thousand tenement houses.

. . . These tenements (multiple dwellings)

house about 40 per cent of our total popula-

tion or nearly 130,000 people, which, according

to the report of the U. S. Public Health Service

is a greater proportion living in tenement

houses than is found in any other of the large

cities.
"

With such a proportion of multiple dwellings

there is no occasion for surprise that Cincinnati

has very great need for a better housing league

and there need be no surprise if the League

finds progress unusually slow and difficult. The

first report is largely given over to a descrip-

tion of housing in the poorer parts of the

city and to the league's program for securing

improvement. The latter necessarily involves

the backing of an informed public opinion, so

the league lays stress upon the educational

work it is doing through the press, the schools

and its three visiting housekeepers. With the

backing of public opinion it hopes to secure an

adequate housing code which will set proper

standards for new dwellings and will require

the elimination of the worse features of unfit

existing dwellings.

The necessity for an informed public opinion

is indicated by the action of a lower court which

recently issued an injunction restraining the

building commissioner from vacating certain

tenement properties which are in unfit condi-

tion—the case is now before the court of

appeals
—and by the lack of success which has

attended the league's efforts to secure the

employment of more city inspectors
—"the

housing bureau has now only four inspectors to

supervise between twelve and fourteen thousand

tenement houses."

This report shows Cincinnati at the beginning

of its task. It has some accomplishments to

record, 300 ramshackle buildings demolished

annually, 2,996 privy vaults abolished during

the past two years
—a really notable achievement

considering that those were war years
—

leaving

'Houses or Homes; First Report of the Cincinnati

Better Housing League. June, 1919. Pf., 32 pp.

Illustrated.

only 489 where sewer connection is practicable.

The league itself has made some valuable

studies and has engaged in several enterprises

connected with war work that proved abortive

because of the sudden ending of the war.

The impression left by the report is that the

way has now been cleared for action and that

the next report will show definite progress made.

J. I.

*

Fifth Year Book of the City Managers'

Association.—This publication is full of in-

formation of positive value to every one inter-

ested in any way in the city manager or com-

mission-manager form of government. It is in

effect a history of the movement as well as a

reference book on all phases of the subject.

The first part of the book contains "achieve-

ment reports" of city-manager municipalities

under war-time conditions. These reports are

given city by city, each prefaced with data as to

the city population, date when city-manager

plan became effective, name of manager, date

of appointment, and salary. Collectively the

reports show an encouraging record of economies,

improvements, and efficiencies under this form

of administration.

The proceedings of the 1918 convention of the

association, incorporated in the year book, in-

clude the address of Clinton Rogers Woodruff,

secretary of the National Municipal League, on

"The Model City Charter," and that of C. G.

Hoag, secretary of the American Proportional

Representation League, on "Proportional Repre-

sentation," as well as the discussions of many

important phases of the city manager question.

There is also much tabulated information bear-

ing on the progress and success of the city-

manager movement. R. R.

*

Seventeenth Annual Report of the Juvenile

Protective Association of Chicago.
—This re-

port, covering the period of the first year of Amer-

ica's participation in the war, is of value as a basis

for comparison with the experience of European

countries as to the influence of the war on juve-

nile delinquency. It was found in England,

France and Germany, and probably in other

countries as well, that juvenile delinquency

materially increased during the early years of

the war, due to the closing of schools, the

increased use of children in industry, and the

lessening of parental restriction. These facts

1^
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being known when th;' United States entered

the war, definite efiforts were made to prevent

the same experience here. Such evidence as

has been gathered, however, tends to estab-

lish the fact that these efforts have not been

altogether successful. In Chicago, this report

shows juvenile delinquency increased 29 per

cent during the year ending November 1, 1918.

The report contains the year's record of the

many excellent activities of the association.

During the 18 years of its experience, the

Juvenile Protective association has received so

many complaints concerning junk dealers as

contributors to juvenile delinquency of both

boys and girls that it determined upon a study

of the problem. The results of this investigation

are contained in a pamphlet issued separately

from the annual report. Both the investiga-

tion of conditions in Chicago, and the data

secured from other cities, establish the fact that

it is virtually a universal practice for junk
dealers to buy junk from children, despite pro-

hibitory ordinances regulating the junk business;

that most of the junk sold by children is stolen;

that junk collecting by children involves many
pernicious features besides theft; and that the

money received by children is for the most part

spent in low-grade motion picture theatres and

for other cheap luxuries of a questionable kind.

The sources from which children steal junk
material include alleys, vacant houses, wagons,

factories, and railroad cars and yards. The
more common kinds of junk gathered were rags,

bottles, iron, brass, lead pipe, copper wire, coal,

and automobile tires. The fact was also estab-

lished that many dealers urge boys to steal and

sell them the loot, and that in certain instances

the dealers even provide the tools with which

the boys are expected to cut out lead pipe from

empty houses.

Juvenile court judges, probation officers,

policemen, and other social workers throughout
the country reported that conditions in their

own cities were similar to those obtaining in

Chicago, and that the junk business constitutes

a most prolific cause of juvenile crime.

*
Census of Electric Fire-Alarm and Po-

lice-Patrol Signalling Systems and of Fire

Losses.—A report just issued by the fed-

eral census bureau shows a total of 1,712

municipal electric fire-alarm and police-patrol

signalling systems in use in 1917, an increase of

48 per cent in ten years. These systems embody
107,658 miles of single wire, of which 55,937

are overhead and 51,721 undergrounfl. It is

significant that the increase in overhead wires

in ten years is 30.7 per cent, while that in under-

ground wires for the same period is 84.6 per cent.

It is encouraging to find this recognition of the

advantage of underground wires, as there is the

gravest necessity for protecting the wires of

alarm systems from the danger of injury by
storms and climatic conditions.

Owing to the constant increase in population

in most cities it is only natural that the number

of fire alarms and the assessed valuation of

property should increase; but it seems incredible,

as the reports shows, that approximately 60

per cent of the cities should show an increase

in property destroyed, inasmuch as old buildings

in most of our large cities are being replaced

by modern fireproof structures and every effort

is made to reduce fire losses.

In 1917 the per capita loss for Kansas City,

Kansas, was $11.13, which was the highest for

the year. Lexington, Kentucky, and Lynch-

burg, Virginia, were next, with losses per capita

of $11.04 and $10.42, respectively. For the

year 1912 the per capita loss for Houston, Texas,

was $51.14, while for Canton, Ohio, and Sioux

City, Iowa, which had large fires during the

year, the loss per capita was $36.94 for the

former city and $12.69 for the latter.

Of the 25 largest cities for which comparative

data as to the property loss by fire are available,

15 show a larger loss per capita for 1917 than in

1912. In 7 of these cities the fire loss was less

than $2 per capita in 1917; in 12 cities it was

from $2 to $3; in 2 cities, from $3 to $4; and

in 4 cities, over $4. The property loss by fire

for these cities ranges from $0.56 per capita for

Washington, D. C, to $5.27 for Boston, Massa-

chusetts. For these cities the assessed valuation

aggregated $23,459,031,610 for 1917, as com-

pared with $20,125,294,393 for 1912, an increase

of $3,333,737,217, or 16.6 per cent; and the

aggregate property loss by fire was $48,695,678

in 1917, as compared with $41,588,009 in 1912,

an increase of $7,107,669, or 17.1 per cent.
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Street Railway Situation and Fare Increases.

—The St. Paul (Minnesota) association has

taken occasion to gather data of street railway

conditions in other cities for its own guidance in

opposing the Warner bill providing for state

commission regulation of the local street railway

company. These data, as published by the

association in a report on the subject, provide a

very illuminating view of transit conditions in

eighty leading American cities, including all

cities, except one, of more than 200,000 pop-

ulation, and most cities of 100,000 or more.

Street car difficulties in America, the report

points out, constitute one of the most serious of

all municipal problems. To a large extent our

street car companies have broken down. Several

of the secretaries of chambers of commerce, more

particularly in eastern cities, state that bad

financial methods in the past have contributed

to some extent at least to the present troublous

situation. Replies received from several cities

indicate that the street car companies have been

and are excessively capitalized, that they have

paid dividends which were not earned, that they

have not adequately provided for renewals and

depreciation, and that they have allowed their

properties to deteriorate unduly.

The crisis, however, has clearly been pro-

duced everywhere by the war and war prices,

which have hit the "deserving and undeserving

alike," although companies with good rolling

stock and efficient management have been able to

stand the test better than the less efficiently

financed and operated systems. In almost every

city, however, the awards of the war labor board

have made large increases in the pay roll which a

fixed income was unprepared to meet. Not only

labor, but every article used by street car com-

panies has materially advanced in price. On the

other hand the only companies to experience any
substantial natural increase in income are those

which have been located in cities which have

had abnormal industrial development due to

munitions factories, shipyards and other war

establishments.

As a result of all this, company after company
has become insolvent. The value of street rail-

way securities has depreciated more than 50 per

cent, and many of the leading systems of the

country have gone into the hands of receivers.

In fact, the widespread extent of receiverships

and insolvency is astonishing. It is claimed

that since 1917, 51 electric railways have gone
into the hands of receivers.

Desperate efforts to overcome the conditions

leading to this situation have in most instances

taken the form of increased fares. In only 30

of the 80 cities covered in this report has the

rate of fare remained unchanged. In the other

50 various increases have been made. In

analyzing the variety of increases more elaborate

data gathered by the American electric railway

association are available. These cover increases

of fares in 388 cities, as follows :

No. of Average
cities population

Cities with 10c fare 6 11,293
Cities with 8c fare 19 75,600
Cities with 7c fare and Ic

transfers 17 91,958
Cities with 7c fare 83 21,815
Cities with 6c fare 164 67,653
Cities abolishing reduced-

rate tickets 52 53,839
Cities with 5c fare and

additional charge for

transfers 6 100,442
Cities with special zone

fares .••.•• *3 82,726
Cities with special time

or ticket rates 2 139,425

(This tabulation includes four duplications)

Generally speaking, it appears that street car

managers and officials expect that an increase in

rates, except under most favorable circumstances,

will lead to some falling off in patronage.

Where the zone system of fares has been in use,

the decrease has been even greater than the com-

panies expected. It is, however, significant, that

in many cases where modest increases in the rate

of fare have been made, patronage has not fallen

off and it probably should be regarded as espe-

cially significant that in Cincinnati, Cleveland

and Youngstown, Ohio, with the cost-of-service

franchise, the increases in fare have apparently

been satisfactory both to the companies and to

the public.
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The zone system in use in Milwaukee and

Pittsburgh, and in several New England cities,

has proved far from satisfactory. It has not pro-

vided the increased revenue expected, and has

presented almost insuperable diflBculties in the

collection of fares. There is therefore practically

nothing to say in its support. On the other hand,

even if it had served its purpose of increasing

revenue sufficiently, it is open to the very serious

objection that increasing the cost of transporta-

tion to the outlying districts of a city, as the zone

system does, increases congestion in the central

zones and is therefore questionable public policy.

Possibly the most satisfactory
—or at least the

most promising
—method so far tried for the

rehabilitation of transit systems is the cost-of-

servace franchise. The St. Paul association draws

a distinction between the cost-of-service principle

and the cost-of-service franchise. The cost-of-

service principle is the basis of all intelligent and

fair rate-making for all public utility services.

It simply means that the service should be sup-

plied to the public at its fair cost, including oper-

ating expenses, taxes, depreciation, etc., and

return upon investment. Following this prin-

ciple, we have had in America frequent adjust-

ments of gas and electric rates. But we have

been pretty well given over to an inflexible street

car fare of 5 cents—endeavoring to prevent ex-

cess earnings by requiring improvements in

8er\'ice, etc. The cost-of-service franchise as

applied to street cars embodies a flexible and

automatically changing rate of fare, based on

the actual cost of service. Its value is to be

measured, perhaps, by the degree of its success,

where it has been tried, rather than by the num-
ber of cities which have adopted it. It is claimed

that fare increases under cost-of-service fran-

chises are accepted more philosophically because

of a feeling that they are justified by the data on

which they are based and by the basis on which

they are fixed.

Minneapolis Considers "Cost-of-Service"

Transit Franchise.—WTiat is claimed to be the

latest thought in public utilities control is con-

tained in a lengthy ordinance prepared for the

consideration of the citizens of Minneapolis.

The ordinance proposes a new deal between the

city and the Minneapolis street railway company
whereby the company surrenders all present

franchises and privileges, and is granted a new

twenty-five-year franchise. Under this franchise

the city retains sweeping powers over the

company and in return provides for a "cost-of-

service" passenger fare to be so adjusted peri-

odically as to provide the company with an

estimated return of seven per cent on a capital

value inventoried at $24,000,000. A "stabilizing

fund" of $250,000 is provided to cover deficien-

cies in gross receipts when the later are insufficient

to meet the various charges specified in the

ordinance. , Surplus earnings, on the other hand,

are added to the stabilizing fund. The fare

charged by the company, starting at five cents,

is subject to an increase or decrease of one cent

every three months, the adjustment depending
on the fluctuations in the stabilizing fund.

The issuance of transfers is also provided for.

The company is further required to create an

"amortization fund," into which is to be paid

annually from operating expenses an amount

equal to one-half of one per cent of the capital

value, to wipe out of the capital account such

items as are deemed to be of an intangible

nature. A maintenance reserve fund is also pro-

vided to cover repairs, maintenance, renewals,

and depreciation. The company undertakes to

obtain new capital to meet the financial require-

ments of the proposed ordinance; and, in the

event of its inability to do so, the city will pro-

vide the money upon the authorization of the

state legislature.

The city is to have the right at all times to

control the service, including the t>,T5e of cars;

fix and amend schedules; and control stops,

routes, headway, speed, lighting, heating, and

sanitary conditions. All purchases, contracts,

agreements, and settlement of claims, are to be

approved by the city. The company is also to

submit an annual budget to the city for its ap-

proval, and, in addition, monthly reports and

an annual audit, the company's books at all

times to be open to the city's representative.

The city is to appoint a street railway super-

visor as a technical advisor in all matters affect-

ing the operation of the system. The super^'isor

is to report to the city council any condition of

management which in his judgment calls for

correction. The supervisor's salary and the

expenses of his staff are to be paid by the city,

which is to be reimbursed by the company, the

reimbursement being charged to operating

expenses.

On the labor side, the employes of the company
are granted a 54-hour week, with a maximum of

10 hours per day. Reasonable compensation is
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also guaranteed, and the company is required to

deal with accredited committees of employes

wishing to present any matter relative to wages,

hours, or working conditions.

All disputed questions between the city and

company are to be submitted to arbitration, but

either party may appeal to the courts from the

award of the arbitration board.

Finally the city reserves the right to purchase

the company's property on January first of any

year, upon one year's notice, provision being

made for determining the value of the property.

Or, on the other hand, the city may transfer

to any other corporation empowered to operate

street railways in Minneapolis, its power to

purchase, in return for which it is to receive as a

bonus from the purchase at least 10 per cent

over and above the purchase price.

The voters of Minneapolis, under the terms of

the ordinance, are to have the final voice in its

approval in the event of its acceptance by both

the city council and the street railway company.

*

Home Rule Wanted in Utility Rate-Fixing

in Illinois.—The amendment to the public

utilities act sponsored by the home rule munici-

pal league of Illinois, transferring the regulation

of rates and of local utilities from the state com-

mission to the municipal authorities, was de-

feated at the last session of the legislature. This

setback was brought about largely by the com-

mittees to which the amendment was referred in

the senate and house. These committees, it is

charged, were named in the interests of the cor-

porations, with the result that the advocates of

the bill were unable to secure favorable com-

mittee action, or to secure action of any kind

until late in the session, when there was no pos-

sibility of getting the amendment through the

two houses.

The demand for municipal control of public

utilities has been revived partly on account of

the state commission's delay in acting on com-

plaints of cities, and partly by the increased rates

allowed by the state commission—sometimes, as

in Chicago, in the face of express conditions in

local agreements. Some increase seems to have

been justified, but it would be diflBcult to prove
whether the state commission has been too

liberal, and the legal issues will probably have to

be fought out in the courts.

The home rule adherents are active in the

campaign for the nomination of delegates to the

constitutional convention, in an effort to secure

the nomination of candidates who can be in-

dorsed by the home rule municipal league.

Some of the home rule advocates are working
with other groups interested in the initiative and

referendum and the North Dakota ideas of

government ownership of elevators and other

industries. There is thought to be some chance

in the constitutional convention for municipal

home rule charters, but it is of coiu-se too early

to predict the outcome.

Street Railway System Offered to City of

Merrill (Wisconsin) for One Dollar.—The Wis-

consin Valley electric company, whose 30-year

franchise for the operation of the street railway

system of Merrill, Wisconsin, expires December

30, 1919, has offered to the city the property of

the system
—that is, tracks, trolleys, cars, tools,

etc., but exclusive of real estate and power

equipment
—for the sum of one dollar. The

company, in a letter containing its offer to the

city, asserts that the property has been operated

at a loss for the entire period of thirty years,

that the patronage of the road declines consist-

ently with the increased use of automobiles, that

increasing the fare to seven cents has not increased

the gross revenue, that the estimated deficit

for the current year will be approximately

$50,000, and that the company is ready to quit.

The company offers to supply power at reason-

able rates if the city decides to accept its offer,

and asks only that if after the experiment of

municipal ownership the city wishes to discon-

tinue, the property be turned back to the com-

pany in order that the latter may have the benefit

of its junk value.

Mimicipal Ownership of Street Railways,
Recommended by Dr. Wilcox.—At a hearing of

the public utilities committee of the chamber of

commerce of the United States in Washington, the

principal speaker was Delos F. Wilcox, consulting

franchise expert of New York. Dealing with the

general problem of the electric railway industry,

Mr. Wilcox declared that under existing condi-

tions the only way out of the street railway

difficulties would be through public ownership.

The tendency is toward a greater recognition of

electric railway operation as a public business

and a greater public control thereover, he

insisted, and the world does not move backward.
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Pennsylvania Improves Administrative Efl5-

ciency.
—The last session of the Pennsylvania

legislature was marked by the passage of a con-

siderable number of important bills for the

improvement of the administrative economy and

efficiency of the state government. Many of

these measures were recommended by the econ-

omy and efficiency commission during the admin-

istration of Governor Brumbaugh, but failed

of passage then because of his hostility toward

the commission and its work, a hostility cul-

minating in the abolition of the commission by
the governor and the veto of recommendations

made by it and approved by the legislature.

When Governor Sproul succeeded to the office

of chief executive, although handicapped by the

lack of an economy and efficiency commission,

he took up \ngorously the task of raising the

standard of administrative organization, renew-

ing many of the recommendations of the old

commission and adding others to them. Credit

is due Governor Sproul, as a result of his efforts,

for effecting more important changes during the

last legislative session than were made during the

two sessions of the Brumbaugh administration.

Governor Sproul's activities resulted in the

reorganization of the adjutant general's office,

the state arsenal, the bureau of standard weights

and measures, the department of the secretary

of the commonwealth, the state police, the

bureau of the fire marshall, the office of the state

treasurer, the biu-eau of statistics, the topogra-

phic and geologic survey commission, the attor-

ney general's department, the department of

agriculture, the state library, the department of

printing and binding, the board of pardons, the

department of public instruction, the insurance

department, the workmen'? compensation

bureau, the department of internal affairs, and

the governor's office.

New bureaus and commissions created in

carrying out the plan of reorganization included

those of vocational training, standardization of

positions in the state department, supervision

over the erection of all memorials and other

works classed as art, the Delaware river bridge

project, and the rehabilitation of physically

incapacitated workmen. The number of assist-

ant general agents of the state board of public

charities, inspectors in the department of labor

and industry, and travelling auditors in the

auditor general's department, was also increased.

Salary adjustments were made in the cases of

the governor, state banking examiners, assistant

general agents and the secretary of the commit-

tee on lunacj' of the state board of public chari-

ties, legislative employes, and public school

teachers in the state.

Other measures passed as part of Governor

Sproul's program for administrative improve-

ment included the creation of a sinking fund to

replace insurance for state institutions and state

property; advances of appropriations to state

institutions; regulations for the retirement of

state employes; the relief of the governor from

auditing duties; the publication of bi-ennial,

instead of annual, reports of state departments;

the abolition of the office of health officer for

the port of Philadelphia and of the state quaran-

tine board; standardization of methods of ac-

counting, purchasing, and recording in state

institutions; the legislative adoption of a con-

stitutional amendment prohibiting the payment
of any money from the state treasury except

by an act of assembly specifying the amount,

purpose, and time of such appropriation; the

erection of a state office building; and provision

for the employment of experts by the governor

whenever in his judgment they may be needed.

Work of the Illinois Legislature.
—At the time

of writing the article on the work of the recon-

struction legislatures, which appeared in the July

issue of the National Monicipal Review, the

Illinois legislatiu-e was still in session, with its

work unfinished, in consequence of which it was

impossible then to give an adequate review of the

accomplishments of the closing session. So much

important legislation, however, was adopted by
this body—legislation which has not since been

reported in these pages
—that it seems fitting

now to mention some of the chief acts newly

applicable to Illinois.

Perhaps the most vital of these new laws

created a state tax commission to take the place

of the obsolete and ineffective state board of

equalization. The new tax commission, which

consists of three members, is endowed with all

the powers of the old equalization board, and is

especially empowered by law to order the re-

assessment of property when it has reason to

believe that local assessors have failed to do

their duty. It is believed that this power of re-

assessment will have a tonic effect which will

result in largely increasing the amount of prop-

erty listed for taxation throughout the State.

This statute is a long step in the direction of
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modernizing the taxation machinery of the

State.

Governor Lowden gave his support in decisive

fashion to the proposition to increase the basis

of taxation throughout the state from one-third

of the actual value to one-half. This legislation

gives the city of Chicago power to increase its

bonded indebtedness to the extent of $27,500,-

000, and will also enable the downstate cities to

increase their bonded indebtedness. The finan-

cial lee-way given by this law will enable Chicago

and the other cities of Illinois to carry out needed

public improvements in case proposed bond is-

sues for that purpose are endorsed by the people

when submitted to referendmn vote.

The governor also gave essential aid in secur-

ing the enactment of a statute to place the deposit

of state moneys on a more business-like basis.

This new statute, which was strongly favored by
the legislative voters' league, is described in

detail elsewhere in these columns.

Legislation in which Chicago is especiallj'

interested includes an act which will place the

election of aldermen on a non-partisan basis;

and another which will reduce the number of

aldermen to 50, one for each ward. This legis-

lation will effect a large saving in the cost of

elections. The voters are to determine by
referendum whether aldermen shall be elected

for a two-year or a four-year term.

Other new laws of especial interest to Chicago
include a zoning statute, which will regulate the

character of buildings which may be erected in

any prescribed locality. This law applies also

to the other principal cities of the state. Almost

equally important is an act which creates a com-

mission to prepare bills for presentation to the

next general assembly covering the matter of

housing. A new law of substantial importance

gives the sanitary district of Chicago the right

to bid on electrical power developed in the

Desplaines river in the construction of the

Illinois waterway. Another act empowers the

city to erect a municipal convention hall. Still

another act of local importance authorizes park
districts to issue bonds to defray the cost of

making connections with other parks.

Senator Hull's important bill to create a com-

mission to standardize county and municipal

expenditures was passed by the senate, but failed

of passage in the house.

The general assembly passed 429 measures, of

which 222 originated in the senate and 207 in

the house. The total number of bills introduced

was 1,343, as compared with 1,647 at the 1917

session. As at the preceding session, legislative

business was carried on with a high degree of

fairness and efficiency by Speaker Shanahan in

the house and by Lieutenant-Governor Oglesby
in the senate. Only a few measures of impor-
tance failed to receive legislative consideration.

Governor Lowden made free use of his veto

power, killing 38 measures by that means. Of

these 21 were house bills and 17 were senate

bills. The appropriations vetoed totaled

$340,022.

Extravagance of Kansas Legislature.
—An

examination of the expenses of the last session

of the Kansas legislature reveals the lavish man-

ner in which its members provided for their

personal convenience.

In the senate the average expense per member
for the session was $7,082.58. The average

expense per house member was $1,904.50.

The senate voted its members $20.00 each for

expenses of their trip to St. Louis to welcome

returning soldiers.

The average number of clerks per senator was

13. The average number of clerks per house

member was 2.

In the senate one page attended to the wants

of two senators; in the house one page was

errand boy for nine members. As the senate

chamber is much smaller than that of the house,

its pages have correspondingly lighter work.

Both senate and house grossly exceeded the

necessary expenses for doorkeepers and assist-

ants. The total cost for this service in the two

houses was $25,565.86.

Ohio's Municipal Financial Problems Still

Unsolved.'—A petition of the police of Sandusky,

Ohio, for a wage increase of 25 per cent was the

occasion for a public statement made by City

Manager Zimmerman from which we quote the

following excerpt because of its relation to the

financial condition of municipalities throughout

Ohio and in other states as well :

There are, as I see it, but two ways in which
more money for municipal purposes can be

raised. One is through a revaluation of property.
The other is through an occupational tax. The
former plan is best, providing of course, the

revaluation is upon country property as well as

city property. It would be folly for the city to

attempt to realize from an increased valuation

«See National Municipal Review vol. ^i^i, p. 389-
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if the country districts were to share in the bene-

fit without attempting a higher valuation of

farm property at the same time. The occupa-
tional tax idea does not appeal so strongly to

me, although some other cities have tried it,

Cincinnati among them. But a revaluation

would bring th? best result because a full valua-

tion on both city and rural properties vould

certainly mean a much higher revenue, I believe,

from taxation.

As to immediate action with reference to an
increase of city employes" salaries, I stand pat
that municipal projects should be financed

before attempted. That is a good rule in private
business and it should be a good rule in munici-

pal business. The statutes are very plain that

deficiency bonds cannot be issued and sold to

take care of deficits yet to be created. If the

city's expenditures for operating expenses were
to exceed the revenue, we might borrow in ad-

vance of the half-year tax settlements; but sooner

or later the city ofiicials responsible for such

policy would come face to face with the responsi-

bility of asking the voters to approve of a big
issue of bonds to take care of the deficiency
created. And voters do not always look kindly

upon deficiency bond issues. The city of Cleve-

land had to hold two elections before the voters

there would approve of a deficiency bond issue.

The state examiners have told me that if defi-

ciency bond issues are to be presented to the

voters to take care of deficits in operating funds,
it would, in their opinion, really be necessary to

hold a bond issue election every month that
deficiencies existed.

*
City Manager Notes.—The latest additions

to the long list of cities operating under the city

manager plan include Anamosa, Iowa; Terrell,

Texas; MifBnsburg, Pennsylvania; and Gas-

tonia and Kinston, North Carolina. Voters of

Oskaloosa, Iowa, have petitioned the city coun-

cil to adopt the city manager plan.

The reported manager charter drafted for

Brautford, Ontario, seems to have been a sort of

freak affair and far from a commitjion-manager

plan. It was defeated by a strong majority,

and the Brantford chamber of commerce is now

seeking information with a view to offering a good

charter in lieu of the faulty one they helped to

turn down.

Several South African cities are taking an

active interest in the city-manager plan. U. S.

Consul W. U. Masterson, Durban, Natal, has

written for all available information on the

movement.

Openings for candidates for the position of

city manager are reported in Wichita, Kansas;

Suffolk, Virginia; Montrose, Colorado; Petos-

key, Michigan; Bristol, Virginia; Alcoa, Ten-

nessee; McAlester, Oklahoma; Salinas, Cali-

fornia; and Yoakum, Texas.

GriflBn, Georgia, reports a net saving of more

than $10,000 for the first five months of operat-

tion under the manager plan. Grifl5n's manager
is trained in municipal finance. When engineer-

ing problems arise engineers are called in to

handle them. At present the city is laying

$180,000 worth of paving and doing some

$15,000 of sewer work. A remarkable record

reported is that during the eight months that

the manager has been employed he has not heard

a single criticism of the manager plan.

II. POLITICS

Absentee Voting in Illinois.—The amend-

ments recently made to the Illinois absentee

voters law, while purely technical in their nature

and made for the purpose of providing proper

safeguards against possible frauds in the cities,

revive an interest in the general subject which

justifies a statement of the plan. The law pro-

vides that any registered voter expecting to be

absent from the county of his residence on the

day of an election may, from 10 to 30 days before

the election, make application for an oflScial

ballot to the officials charged with the duty of

furnishing election ballots. The form of appli-

cation is provided by the law, and upon proper

application such a voter is to be supplied with

an official ballot, which he may mark and return

in a specified sealed envelope which is supplied

with the ballot. This envelope contains on its

face a form of affidavit to be sworn to by the

voter setting forth his right to vote. Ballots

must be returned by mail or in person in time

to be delivered to the election officers before the

closing of the polls. If the election officers find

that the affidavit is properly executed, that the

signatures on the application and affidavit cor-

respond, that the applicant is a duly qualified

voter in the precinct, and that he has not been

present and voted during the election, then the

ballot is removed from the envelope and, with-

out being unfolded or examined, is deposited in

the ballot box. When, however, any of these

conditions have been violated the envelope is not
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opened, but is marked "rejected" and the reason

therefor given. Rejected ballots are retained

and preserved in the manner provided for

other rejected ballots. Penalties are provided

for false aflBdavits, for wilful neglect or refusal to

return official ballots, and for the refusal or

neglect of any election oflBcer to perform the

duties provided in the act.

Defeat of the Attempted Recall of Mayor
Short of Sioux City.

—The movement to recall

Mayor Wallace M. Short, of Sioux City, which

failed of accomplishment, was started because

of the mayor's alleged sympathy for the I. W. W.,

the last manifestation of that sympathy be-

ing his determination to deliver the address

of welcome at the I. W. W. convention, held in

Sioux City in April. Many people of the city felt

that his I. W. W. leanings indicated disloyalty to

the best interests of the city. On the side of his

supporters were the ranks of organized labor,

whose representative he claimed to be through
his membership in the bartenders' union,

together with some business men, it is claimed,

who were friendly to him because of his lax

enforcement of law.

The recall petition was signed by over 4,000

electors, many of whom, however, failed to vote

at the election held in June. The mayor's

opponent was a man of unimpeachable char-

acter, but of little experience in politics. He
was a member of the brotherhood of locomotive

engineers, in good standing, and was selected as

the opposition candidate because of the belief

that he would spUt the organized labor vote,

which he failed to do. The mayor was able to

solidify the, union vote of the city, succeeding
in convincing organized labor that the recall

was a movement to remove their representative

from office. The mayor was thus endorsed by a

large majority.

in. MISCELLANEOUS

Wheeling (West Virginia) Seeks Improve-
ment.—"A better and more beautiful Wheel-

ing" is the slogan adopted by the newly organ-

ized Wheeling improvement commission which

is the outgrowth of a luncheon-conference of

leading business men to consider what might be

done for the betterment of the city. Substantial

subscriptions have been obtained toward a

volunteer fund of $30,000 to carry on investiga-

tions, make studies, and formulate plans for

general municipal improvement. Among the

projects suggested for the consideration of the

commission are new parks and playgrounds,

protection against floods, a water filtration

system, improved streets, new sewers, and

general beautification of the city.

The commission will invite suggestions from

the public generally. It will employ engineers

and such legal assistance as may be necessary

for the purpose of studying any particular plan
and passing upon its feasibility. It will also

prepare plans for financing and carrying through

any of the improvement projects which it believes

are within the means of the citizens and can be

carried through to advantage. Some plans, it is

recognized, can be carried through only by the

co-operation of the city and the county with

individual citizens. Others may require special

acts from the legislature. All of the plans that

are of special importance will require consider-

able engineering study and legal work.

This movement is predicted by some to the

opening of a new era for Wheeling
—the culmina-

tion of all past agitation for city improvement.

People and the press declare that the city has

the money and the spirit, and needs only what
the new commission may now furnish—a body
with vision and courage to plan the work, and

the power of leadership to put it through.

Pennsylvania Provides Commission for

Building a Delaware River Bridge.
—An act of

the last session of the Pennsylvania legislature

provides for a commission, consisting of the

board of commissioners of public grounds and

buildings, the mayor of Philadelphia, and two

other citizens of the state appointed by the

governor, to act with the New Jersey bridge

commission in the construction of a Delaware

river bridge connecting Philadelphia and Cam-
den. The joint commission is authorized to

prepare plans, select a site, gather estimates,

and proceed with the actual construction of the

bridge as fast as money for the purpose is appro-

priated. The states of Pennsylvania and New
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Jersey are to bear the cost equally, and of

Pennsylvania's share the city of Philadelphia is

to pay half.

No State-Owned Cement Plant for California.

—Reports from California state that, with an

unprecedented volume of public work requiring

the use of cement, the legislature ignored the

opportimity offered it to purchase the monolith

plant now owned by the city of Los Angeles.

Friends of good government express disap-

pointment at this failure, asserting that it leaves

the state, like the rest of the country, entirely in

the hands of the cement trust. It is understood

that the Los Angeles plant will be sold to private

parties about the first of next year, and become

a link in the cement ring.

Kaleidoscopic Traction Situation in New York

City.
—The street railway situation in New York

city, with its receiverships, prospective receiver-

ships, agitation for fare increases, labor troubles,

and political feuds, is changing so rapidly and

repeatedly that we shall not attempt this

month to comment on the subject. We hope,

however, to present a full account of the com-

plicated problem in our next issue.

The Philadelphia Foundation.—To provide

an eflacient agency for the care and dis-

tribution of gifts and bequests for the public

welfare the Fidelity Trust Company of Phila-

delphia has established the Philadelphia Trust.

The idea is not an original one, having been

developed by F. H. Goff, president of the Cleve-

land Trust Company, of Cleveland, Ohio, where

pledges amounting to over $20,000,000 were

made in the first year. The investment and

care of the funds and property of the Philadel-

phia Foundation will be managed by the Fidelity

Trust Company with the usual restrictions safe-

guarding trust estates. The distribution of the

income of the principal will be vested in a

committee of five, one member of which (John

Gribbel) has been appointed by the governor of

the state, one (Morris L. Clothier) by the

senior judge of the United States district court

for the Eastern district of Pennsylvania, one

(James L. Wilcox) by the president judge of the

orphans* court of the county of Philadelphia,

and two (Edward T. Stotesbury, and Morris K.

Bockins) by the directors of the Fidelity Trust

Company. It is planned by this method to

encourage community spirit; to secure financial

aid for charity, education, art, and civic im-

provement; and to obtain the benefits of co-

operative giving.

A Proposed International Municipal Ex-

position.
—The International Exposition of Mu-

nicipal Equipment, to be held as a permanent
institution in Grand Central Palace, New York,

is intended to bring together under one roof

every conceivable article used in the construc-

tion and maintenance of a city, from a fire

engine to a blackboard.

There are to be displays of all sorts of modern

equipment and methods used by municipalities,

including departments of health, education,

police, fire, parks, playgrounds, water, light,

heat, power, garbage and sewage disposal, labor-

atory supplies, hospital and office appliances.

It is to be one of eight or nine expositions

which will make up the industrial trade mart

of the Merchants and Manufacturers Exchange,

occupying the entire Grand Central Palace.

The municipal exposition will be staged on one

whole floor, with 60,000 square feet of floor

space.

*

W. D. Lighthall, K. C, Retires from

Secretaryship of the Union of Canadian

Municipalities.
—Since its organization in

1900, the Union of Canadian Municipalities has

had for its honorary secretary W. D. Lighthall,

K. C, who at that time, as mayor of West-

mount was stirred to action by the granting of a

pernicious electric franchise, and who led in the

formation of the Union for mutual municipal

protection and improvement. At the end of 19

years of service, Mr. Lighthall retires from the

secretaryship, and in so doing has issued a vale-

dictory address reviewing some of the achieve-

ments of the organization. In his valedictory he

has also pointed out the power which the Union

has made itself in Canada, the increased impor-

tance of its work during the years immediately

ahead, and the opportunity which municipal

office presents for public service of the most sub-

stantial kind. A set of principles, to which he

has reduced the ideals for which the Union of
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Canadian Municipalities stands, seems worth

quoting here:

1. The Canadian people shall not be ruled by
any irresponsible monopoly.

2. They shall not submit to methods of fraud or

corruption.
8. There shall be no perpetual franchises.

4. Our heritage of natural resources affecting

municipalities must not be sold, but leased,

if not publicly operated.

5. One generation cannot legislate away the

rights of another.
6. Municipalities must control their streets.

7. Each Canadian shall have a fair deal from all

who are granted corporate or other public

privileges.
8. Some court or council must always exist

free and equipped to enforce the fair deal.

9. The life of the poorest citizen must be made
worth living, through his share of the best

civic conditions and services.

o

\
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VIEWS AND REVIEWS
as if it were still scattered on the

streets outside. For the crowd is not

An important theory of the founders interested in things but in men. While

of municipal research ran somewhat the executive talks, the perverse crowd

like this: "We will classify municipal is sizing Ai'm up. He wins favor for his

expenditures crosswise and vertically plans regardless of what they may be,

like a chocolate layer-cake, analyze if he reveals to those candid eyes

them, clarify them, unit-cost them, and earnestness, simplicity, honesty, com-

lay down automatic deadly parallels petency, humor, strength, kindliness,

between each item of last year, this common touch. The fact that he has

year and next. Then when the whole bulky shoulders may count as much as

budget is published and brought up for the savings on fire hose; a remark

passage, the city hall will be crammed which indicates he loves little children

with taxpayers, -vs-ith fingers pressed is as potent as the falling death rate,

accusingly against certain tell-tale His discussion of the budget is futile

mathematics, demanding, for example, except as it serves to unmask his

to know why the street commissioner character and competency; it could

needs 186 new brooms when he cleaned be on another subject just about as

the same yardage last year \^ath 130." v.-ell and is soon forgotten. But his

With a sense of humor that is not hearers \^^ll not soon lose the impres-

altogether traditional among municipal sion that they do, or do not, trust

researchers, Mr. Routh dramatizes in that man.

this issue the case of Rochester where. For a second example behold the

as elsewhere, the projected scene in the numerous candidates this fall who

city hall failed to materialize. It is the denounce prohibition and win on an

great disappointment of the research issue that is legally dead!

movement. Thus we find ourselves back at the

But let us suppose that somehow a one function which the people can and

crowd were attracted to the budget do do well—the selection of representa-

hearing! The researchers, happily di- tives, of men who are "our own sort"

recting their fascinated eyes toward and wnth whom we will cheerfully

that perfect table of statistics as the stand or fall. The budget hearing is

chief executive explains the items, one more case in our politics of "duties"

would yet be as aloof from that crowd unavailingly thrust upon the people to

591
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perform, another failure to make the

collar fit the horse. The people have

neither the preparedness nor the dis-

position to govern, just as they have no

hankering to manage the corner gro-

cery that serves them. They only
want opportunity to switch their

patronage if a new set of managers
shows signs of better appreciating their

desires.

II

The correct program for the research-

ers now is to fetch into the city hall a

balanced group of uncontrolled sample
citizens, including all varieties of race

and condition and all grades of preju-

dice and ignorance, charged with re-

sponsibility by virtue of the fact that

they have been popularly elected to

give attention to just such matters.

To such a jury, dull things can be ex-

plained. From it can be secured that

attention and appreciation which good
work readily commands when viewed

at close quarters. Against the sneers

of prejudice, this jury's endorsement

is a bulwark to the administration,

e.g.
—"The council went into that

matter carefully and your own rep-

resentative and neighbor, Jerry O'Sul-

livan, was one of those who voted for it

and you know his heart is in the right

place!"
Our model charter correctly vests

all power in a council, of a size that

increases with the size of the city,

elected by proportional representation

and so purely representative in func-

tion that any man eligible for a jury
and well enough regarded to pass a

spot-light election, will be an entirely

suitable member.—As a defense from the possible

scorn of some sensitive researcher, let

the writer of these observations here

hasten to record appreciation of the

fact that although the research move-
ment has not brought science into

politics, it has most happily brought
science into administration and consti-

tutes to-day the prime hope of reform !

Ill

A variation of this misconception of

the people's part in government often

is seen in election appeals; in the

Mitchel-Hylan contest in New York

city, for example. By every variety
of research-bureau proof, the Mitchel

regime deserved re-election. When
Tammany cried "Dreamland scandal,"

Mitchel replied with a pamphlet
of incontrovertible facts—32 pages

—
which the public did not read. When
Tammany denounced the Gary schools

as inventions of the devil and the steel

trust, Mitchel's side had abundant
data ready but the best "argument"
was a bare endorsement secured from
some labor leaders who visited a Gary
school. The real question was always—
"which side do you trust?" and Tam-
many and Hearst sowed distrust. The

peak of their campaign was the tri-

umphant discovery that one of the

Vanderbilts called Mitchel "Jack."

Thus while the Mitchel forces talked

municipal technique, Tammany and
Hearst disparaged Mitchel as a repre-

sentative, building up a false picture
of him that lasted through election day.
So long as we hazard a city's fate on

a single personality, such slanders will

be available instruments of politics.

No single individual can be representa-
tive of a cosmopolitan city ;

the various

elements of a great mixed majority
can always be shown that he is not

their kind. Not until the rulers of the

city are made so numerous (as in a

dominant council) that every section

does have its own natural spokesman
at the city hall, will we reach a stability

whereon good administration can con-

fidently be erected.

RiCHABD S. ChILDS.



TWENTY-FIFTH ANNUAL MEETING
OF THE NATIONAL MUNICIPAL LEAGUE

To BE Held at Cleveland, Ohio, December 29, 30 and 31

The feature of this year's annual

meeting of the National Municipal

League will be a Moot State Constitu-

tional Convention for the purpose of

eliciting the current concensus of

opinion among American civic leaders

and political scientists on the various

questions involved in the revision of a

state constitution. The composite re-

sult of these sessions will be referred

to our committee on state government

with instructions to draft a complete
model state constitution comparable
to our model city charter for submission

to next year's meeting of the League.
The co-operation of the special soci-

eties in the field has been promptly and

enthusiastically forthcoming. They
will supply drafts of model consti-

tutional provisions in their respec-
tive fields and defend them on the

floor of the convention.

TENTATIVE PROGRAM

Monday December 29—\0 A. M. AND 2 P. M.
CONSTITUTIONAL CONVENTION

Presentation and explanation of all proposed

provisions. Questions and five-minute speeches

from the floor. No voting except such trial

votes by show of hands as authors of amend-

ments may request for their own guidance.

Matters on which no opposition appears may be

declared by the chairman, after warning, to be

adopted, and will be omitted from the calendar

on Wednesday.
1. Governor and Legislature; single house;

state manager

By the National Short Ballot Organization

2. Proportional Representation

By Proportional Representation League
3. Budget

By Governmental Research Conference

4. Judiciary

By American Judicature Society

5. Civil Service

By National Civil Service Reform League
6. Municipal Government

By Committee on Municipal Program
7. County Government

By Committee on County Government

8. Initiative and Referendum

By National Popular Government League
Debt Limitations

Committee of One, A. N. Holcombe

Legislative Procedure

Committee of One, H. W. Dodds

11. Elections and SufTrage

By Honest Ballot Association

9.

10.

12. labor

Committee of One, Joseph P. Chamberlain

13. City Planning and Excess Condemnation

Committee of One, Frank B. Williams

Topics not yet assigned: Taxation, Amend-

ments, Bill of Rights, Education, Public Utili-

ties, Limitations on Legislation.

8 P. M. The Secretary's Annual Review

Election of New Council

Tuesday December 30—V) A. M. THE FATE
OF THE FIVE-CENT FARE

Report of the Committee on Public Utilities,

Delos F. Wilcox, Chairman

One-man cars, zone fares, standards of

valuation, extensions by assessment on

property benefited, use of public credit,

discussed by various speakers

3 P. M. With Political Science Association

and Governmental Research Conference

THE NATIONAL BUDGET BILL
Hon. James W. Good, Chairman Appro-

priations Committee, House of Represen-

tatives and others

7 P. M. The Public Servant Question

Wednesday December 31—10 A. M. AND 2 P. M.
CONSTITUTIONAL CONVENTION

Presentation of Constitutional Provisions

for adoption under parliamentary law.

8 P. M. LANTERN LECTURE
War Memorial Buildings. Walter Storey,

Bureau of Memorial Buildings, War

Camp Community Service
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DEMOCRATIZING THE SCHOOL-HOUSE
BY LOUIS HEATON PINK

Brooklyn, N. Y.

The public school is the bulwark of had done something worth while and

democracy not alone because it is the beat the drum, awakening other cities

melting pot for our children. Immi- to the opportunity. Grand Rapids,

gration is constantly changing the Milwaukee, Madison, Salt Lake City
face of our great cities, and men and were quick to follow; and New York,

women from all corners of the earth Chicago, San Francisco and Denver

must be brought to a realization of next came into the fold,

brotherhood and --mericanism. We New York, in 1915, designated 21

are very much alike no matter from school buildings to "try it out." The
where we hail nor what God we wor- results have proven satisfactory, and

ship. The problems of day to day three years later, 482 school buildings

life are the same for all. were used.

The school-house is the bond of Chicago votes in more than 100 public

union for adults as well as children. buildings and uses fire houses and police

It is almost trite to speak of the stations as well as school buildings,

wider use of the school. Every one Nowhere has the plan failed nor

nowadays believes in it. Yet there is caused unreasonable interference with

still missionary work to be done, for of regular school work.

603 cities -^-ith a population of over There are in New York over two

50,000 reporting, only 129 use schools thousand election districts and about

for social centers and but 23 for polling one-third as many schools. But if

places. (U. S. Bureau of Education the law is amended to permit several

Bulletin No. 28.) districts to vote in the same building
Woman suffrage and the cleansing it is a safe estimate that the schools

of elections has brought the school can accommodate half of the polling

building into use for election purposes, places. The money saved to the city

It is difficult to realize that fifteen by the use of school buildings would

years ago Worcester, Massachusetts, support the entire recreational and
was the only large city that used its community center work of the board

public buildings for polling places, of education which has been seriously
It seemed the logical thing to do, and curtailed for the sake of economy.
Worcester did not know that it was The main reason for voting in schools

doing anything out of the ordinary. is educational. It establishes the

Los Angeles in 1911 began the cru- school-house as the capitol of the

sade for the use of public buildings neighborhood
—the common meeting

for elections. Unlike Worcester, this place of the people, the backbone of

snappy Western city realized that it our American democracy.
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PINGREE OF DETROIT—DEMAGOGUE OR
STATESMAN?
BY WILLIAM P. LOVETT

Executive Secretary, Detroit Citizens' League

How much does Detroit owe to

Hazen S. Pingree? To how great a

degree must his flaming leadership of a

quarter-century ago be credited with

the facts that Detroit, at the close of

the war, is bursting with prosperity,

claiming a population of 1,000,000 and
a rating as fourth city of America in

size, besides showing concrete proof of

achievement in municipal government
and civic affairs? Did Pingree lay the

foundations for present constructions?

Did he inspire the city and its people
to rise above the average? Or was he

a false alarm, a mere sensationalist,

a corporation-baiter, more demagogue
than leader, more charlatan than

statesman ?

On the negative side the hater of

Pingree
—most people either idolized

or despised him, there was no middle

ground—can find ready at hand, up to

the minute, an entirely plausible list

of points on which to base an indict-

ment. His address to the jury might
truthfully run like this:

Nobody in Detroit believes Pingree had any-

thing to do with our past ten years of industrial

growth. That has sprung from the establish-

ment of the business of making motor vehicles,

whereas Pingree made shoes. Our steady in-

crease in population is the result of industrial

enlargement, with high wages. Our govern-
mental reforms might better be traced to Henry
M. Leiand, a man quite the opposite of Pingree
in ideas and methods. And we are "the largest

no-license city in America" because the people
of Michigan made us that, in spite of our saloon

majority.

That Pingree was a failure is evident when you
consider that it is now thirty years since he

began his fight for municipal ownership of street

cars, yet the people of Detroit last April again

voted down a definite plan for municipal owner-

ship of the entire city railway system. At this

moment the Detroit street railway commission

is investigating the Cleveland plan Avhereby,

through the Taylor ordinance, the city secures

public control with private ownership. In

Detroit the people face a desperate situation:

natural expansion of the city in all directions is

hindered by lamentable lack of transportatioa

facilities and nobody has a real policy for getting

the city out of the hole it is in. For thirty years

the city has been dragged through the courts,

and has dragged the street railway companies

through the courts, with frequent appeals to

state and national supreme courts—and in the

words of ex-President Taft, "Detroit is still

hanging by the gills."

That is how far Pingree got in actual accom-

plishment. He failed to solve the street car

problem, by suggestion or deeds. He vainly

fought combinations of capital in public utilities

even foolishly promoting local competition in

street railway transportation. He fathered

primary reform and higher taxation of public

utilities. He failed to get the latter, and the

former, now that we have it, looks to a lot of

people like a gold brick. They want to sell it to

somebody else.

Now the facts for the jury to con-

sider on the favorable side are that Pin-

gree, four terms mayor of Detroit and
two terms governor of IVIichigan, was

not only a big noise but a big power;
that during his eleven years of public
service from 1890 to 1900, inclusive, he

was like Roosevelt as a turbulent force

and also as an actual man of achieve-

ment; that the category of his achieve-
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ments is more than twice as long as

that of his apparent failures; that the

verdict for Pingree in Detroit is to-day

universally admitted; and that the

one influential newspaper which most

consistently has fought municipal own-

ership, in the last campaign joined
 

with the rest of the city in accepting it

as a principle.

II

Pingree was by no means "the

scholar in politics." He enjoyed being
dubbed "a bull in a China shop."

Napoleonic in militancy, he was offici-

ous, often unreasonable, in his moods.

Being at the start no politician, he

tried to learn the game and, with

plenty of help, played it craftily.

But before running for the mayoralty
he was a success in business. His

shoe factory, started in 1866 with

$1,360, came to operate with 700

employes, who turned out yearly a

business worth $1,000,000. He had
an enviable record for three years in

the Civil War. WTien Detroit organ-
ized in 1892 its first board of commerce,

Pingree was a vice-president. He
entered the office of mayor January 1,

1890, having been elected as a citizen

and business man who hated politicians.

He was started on his tempestuous
career, after nine months of quiet sail-

ing, by a strike, followed with rioting,

on the part of street car employes.

Appearing for the time in the role of

demagogue, the mayor sided with the

strikers and thereby began a decade
of fighting private corporations in the

interests of the "common people."
He died suddenly in London June 18,

1901, just after completing his four

years as governor.

Pingree's potato patches, which

brought him national vogue, were
rather an index or symptom than a

contribution of economic worth; thev

showed his bent of sympathy for "the

under dog." The plan was a success

during the summers of 1894-97, in

Detroit and a score of other cities, in

that food products were supplied at

low cost to hungry families, and men
unemployed had something to do.

The idea originated with Captain
Cornelius Gardner, U. S. A., to whom
Mayor Pingree delegated charge of the

first 430 acres, from which 945 families

were fed.

There you have visualized the Pin-

gree mental bent on public problems.
He first sided with the workmen and

against the street car company. Then
he took issue with private corporations

generally because he believed their

charges were high, their profits unfairly

large, and hence they were "a tax on
the masses" who must use their prod-
ucts. His chief objective was to

"get" the rich man or company dodg-

ing public Lurdens and make them

pay. His warfare against corrupt

politicians grew from his discovery of

some of the sources of corruption. It

also came about because he naturally

fought all who stood in his way.
His picturesquely sensational meth-

ods were not assumed but came to

him naturally. It was natural for

him to announce in his 1891 campaign
that he had been "ofi'ered $100,000
and the governorship" if he would

stop fighting the street car companies.
He fought the corporations by

continually vetoing ordinances passed

by the council, and with equal vigor
he fought "the immortal nineteen"

in the state senate or the lobbyists
who corrupted the law-makers. While

other men, more gifted, wrote his state

papers, he was abundantly able to do

his own swearing. When the news-

papers turned him down, he published
his own bulletins, circulating, them
from the city hall steps. He stopped
at Lansing a steal in military equip-

ment, securing full restitution. He
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was an original advocate of primary
election reform and popular choice of

United States senators. The argu-
ment in both instances was that old

methods led to bribery and corruption
and defeated the will of the people.

Constructively Pingree established

in 1893 the Detroit municipal electric

lighting plant, at a time when the idea

was new and costly; this plant, in

successful operation, goes to-day to

his credit. It cut the original cost in

street lighting more than half. Declar-

ing early for municipal ownership of

street cars, Pingree procured for his

home city three-cent fares on lines

which were operating at that rate up
to last July. Even in war time the

company has been unable to raise the

fare, with universal transfers, on its

main lines above five cents. In 1898

it was said that 40 per cent of the

people were riding at three cents.

Likewise the mayor who "would
rather fight than eat" won substantial

reduction in the price of gas, in 1892,

and the next year met the alleged

high prices of the Bell Telephone
Company by organization of a rival

concern. From his activities came
the inspiration of Tom L. Johnson,
then a Detroit street railway manager,
whose personal campaign later was

waged in Cleveland.

As governor he did not live to see

the fruition of his efforts in every case,

but other men did. He was defeated

on his program for ad valorem taxa-

tion of railways, telegraphs, etc., even
after a constitutional amendment had
been passed by popular vote. But the

utility companies have never gotten
the upper hand in Michigan affairs

from that time to this.

Ill

What thinks Detroit about Pingree?
The same it thought during his whole

lifetime, but with increased fervor.

Then it never failed to elect and
re-elect him to office, with large

pluralities, often with majorities. He
was far from being a voice in the

wilderness, a prophet without honor
in his own city. WTien he died the

city and state joined in erecting to his

memory a monument whose inscrip-

tion names him as the "idol of the

people," Detroit scatters busts and
oil paintings of Pingree through its

city hall and art galleries. It proves
its heroic past by references to Pingree.
When the present mayor last fall ran

for office, a man unknown to political

life, the strongest appeal his friends

could make was to hail him as "a
second Pingree."

His most bitter enemies never

questioned Pingree 's honesty. He
may not have been a statesman—that

would require an element of soft

diplomacy which he abhorred. Nei-

ther was he, by choice, a politician.

But, to quote a critical historian:'

The worst that can be said of him in this

respect is that he either shielded or pardoned
those who abused his confidence; that he arrayed

one class of the community against another;

that he flouted the courts and taught others to

do likewise. Of those numerous politicians who

sought to use Mr. Pingree's popularity to fur-

ther their own ends, it need be said only that

they rarely succeeded in carrying out their

purposes.

Whatever final history may say,
Detroit believes Pingree served his

city, his state, and his country \\'ith a

distinction which stamped him as a

man of real achievement. Detroit

knows he was not a demagogue or

charlatan. He was a real American

citizen, a hard-hitting, courageous,

honest, sincere friend of the people, a

prophet of the new day which just

now is about to dawn.

1 Charles Moore, History of Michigan, I, p.

583.



HUMANIZING THE BUDGET
BY JAMES W. ROUTH

Director, Rochester Bureau of Municipal Research, Inc.

From the standpoint of the average
citizen, "the budget" signifies a mys-
terious something that indicates how
much tax money he must part with.

The reason why taxes amount to so

much are more or less vague in his

mind, and generally are viewed as

penalties for earning money, owning
property, being a citizen, or living.

Recently, also, many tax burdens have
been explained as due in some indefi-

nite way to "the war."

Dwellers in our more progressive
cities are becoming used to the term

budget, and know that "the budget"
is passed or adopted each year by the

legislative branches of their local gov-
ernments. Most of them, however,
wouldn't know the budget, if they met
it unlabeled, and it is doubtful if many
would derive much information from

studying the various compilations of

figures it usually contains. If this is

true, does the budget really accomplish
its purpose?

In explaining the many excellent

reasons for having a budget, there

generally is included a statement to

the effect that the budget forms the

work program of the government.
What is a work program? Is it a

group of tables showing past expendi-
tures and future desires, or is it a

concise, understandable explanation of

what the work of government has been
and should and will be if certain funds
are provided? Certainly a program
includes more than an itemization of

probable expenditures for such unin-

teresting things as personal service.

fixed charges, maintenance and up-

keep, etc.

In 1915, the Rochester bureau of

municipal research was instrumental in

installing a budget system, so-called,

in Rochester. This system represented
what was then conceded to be the best

thought in executive budget-making.
Even now it is considered a more or

less model budget, and is the pride of

the comptroller. In working for the

adoption of the new budget idea, the

work program argument was used

heroically. Also, the holding of public

budget hearings by the board of esti-

mate and apportionment was advo-

cated on the same ground. The adop-
tion of the budget plan and the holding
of public hearings both were a source

of much gratification to the bureau.

Last year the hearings were attended

by one "interested citizen," one real

estate operator, two newspaper men,
four members of the bureau's staff.

This great display of public interest

(?) in the government's work program
was almost overpowering. It made for

much secret and public cogitation on
the part of those of us who were among
those present . What was the reason for

it? The answer is quite obvious. The
lack of anything human, understand-

able, or interesting in the tabulation of

figures that constituted the proposed

budget.
"Work Program?" Surely! A pro-

gram to work the taxpayer to the

limit—gently, insistently, absolutely
sub-rosa. The figures given were

accurate, properly grouped and clas-

sified—admirable as a feat in account-

ing
—but altogether lacking in signifi-
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cance to the uninitiated. No basis for

discussion was given the pubUc. No
discussion was forthcoming. Hence,
no objections, and the budget was

adopted. Very simple.

II

All of this leads to one question. Of
what public interest is a work program
that does not state what work is to be

done, but states only that because this

or that unit of government spent so

much in 1918, it must spend so much
more in 1919? No one can become

very enthusiastic over that kind of

literature.

Isn't it possible for those who are

interested in the development of the

budget to humanize it so it will mean

something to John Smith, who works
in a factory, and owns a modest home
on which he pays taxes? It would
seem that a plan might be devised

whereby the budget might include not

only tables of figures
—and those are

essential, of course—but an under-

standable explanation of what the

figures mean. For example, instead of

indicating in parallel columns only

"expenditures 1918," "authorization

1919," "increase or decrease," go a bit

further and explain the why of the in-

crease or decrease, and don't limit the

explanation to salary increases or

statements of that kind. The average
citizen wants to know what kind of

service he is receiving for his tax

money, not what portion of it goes for

"personal service," "capital charges,"
or "upkeep." So many things can be

included under those general headings!

Surely some of them may be interest-

ing. Possibly some should not be
there at all.

The first budget hearings in Roches-
ter were well attended. Much interest

was evidenced by various civic organ-
izations and by many private citizens.

but no real information was forth-

coming in response to questions that

obviously reflected lack of definite

information as a basis. In one partic-

ular, the question was asked if the

request for some $150,000 for the

health bureau contemplated the pur-
chase of a much needed ambulance
for the municipal hospital. After

much discussion and reviewing of past

attempts to get the ambulance, it

finally developed that no one knew
whether or not the request did contem-

plate the purchase, A certain sum had
been expended the year before for

additional equipment, and the basis

for the request was not need, but the

previous expenditure. There are rea-

sons why budget hearings are a farce

in Rochester.

It may be argued that the procedure
is a fault here. Undoubtedly there is

room for much improvement, but the

real trouble lies deeper than this. It

is in the "budget" itself, that is no
work program, simply a group of unin-

teresting tables of figures. The public
is interested in service, not statistics.

A real budget it seems might appraise

service, might measure quantity and

quality of return for moneys expended.
And a work program should indicate

the direction of improved service and
the kind and value of that service.

in

Would not public interest be stimu-

lated in matters of government if the

budget were made a real work program
and used as educational propaganda?
Public officials undoubtedly would ob-

ject to begin with, at least those of

limited vision, but when the advan-

tages of an approving public opinion
were felt, the chance seems slight that

such objections would persist. The pet

projects of many a department head

are neatly dispatched
—without pain
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or muss—by the visionless reviewing

body that "cuts" requests here in

order to pad them there.

This might be avoided by making
the public see the return from proposed

expenditures; by picturing the growth
of the community and the consequent

requirements for additional quantity
of service; by measuring the quality of

service rendered and the improved
quality possible. If the picture cannot
be drawn in the limit of one year, pre-

pare a work program for five or ten

or twenty years. Take the available

school facilities, compare them with

those necessary for next year, and for

ten or twenty years from now. What
money provision must be made next

year and the following years to pro-
vide school space and other facilities

for the children of the community.''
The city is expanding; its population
also is increasing; it is becoming more

densely built up, more streets are

paved or need to be paved. WTiat are

the money requirements to meet these

demands for increased quantity of

service?

A certain standard is observed in the

quality of service rendered by the city's

street cleaning forces. Streets are

cleaned with certain frequency, refuse

is collected at definite intervals. Is it

for the good of the community to im-

prove the quality of these services, and
if so, what additional cost will result?

These are simply random examples.
It seems possible, however, that an

understandable, comprehensive, "hu-
manized" budget might be developed
that would tend to improve the quality
and quantity of public service. In so

doing might it not incidentally awaken
some of our sleeping, indifferent citizens

to an active interest in the affairs of

their community? These things may
not be included in the purpose of the

budget
—but vrhat is that purpose?



THE CONTRALOR GENERAL DE MEXICO
BY THOMAS R. LILL

Certified Public Accountant, New York City; formerly Acting Director of the Mexican Financial and

Administrative Reorganization Commission

The movement noiv on foot for the establishment of the office of comp-
troller general in the United States gives added interest to the recent

successful creation of a similar office in Mexico, as an outcome of
recommendations made by Henry Bruere, former city chamberlain of
New York City, who visited Mexico during 1917 at the invitation

of the Mexican government. :: :: :: :: ::
"

The creation of the office of Contra- ranza's campaign was financed entirely
lor General was authorized by the through the issuance of fiat currency
Mexican Congress in December 1917. together with the normal revenues of

The law providing for the organization the territory under his control,

and defining the powers and duty of The latter part of 1916 saw the

the Contralor was signed by President elimination of fiat currency as a
Carranza on January 18, 1918, medium of exchange. Bank note cir-

Before proceeding with the descrip- culation also had greatly depreciated
tion of the organization, it may be in value as a result of measures taken

interesting to give a short summary against the banks. The result of

of events before President Carranza these occurrences was the forced adop-
assumed office. tion of a strictly metallic currency.

In 1916, after having been successful When General Carranza took office

in the field, Carranza called a constitu- the country had practically been in a

tional convention which was held in continuous state of revolution for

Quererto, February, 1917. The con- seven years. The governmental organ-
stitution adopted at this convention ization had become completely demor-
became effective May 1, 1917. At a alized, and as a result of the World War
general election President Carranza the revenues from customs, the main
had been elected president and took source of revenue in Mexico, had
office on the same date. greatly decreased at the very time
The condition of the country at the when increased revenues were neces-

time was deplorable. When Diaz sary.

resigned the presidency in 1911 and
Madero assumed office there was

approximately 72,000,000 pesos in the The budget system of Mexico, as

treasury. Madero used a very large gradually developed under Limantour,

portion of this amount during his was excellent. The departments sub-

regime and Huerta disposed of the mitted their departmental estimates

remainder. In addition "The Usurp- to the secretary of the treasury who
er," as he is called in Mexico, floated scrutinized and printed them in an
a large loan in Europe, the proceeds of orderly arrangement and submitted
which were entirely disposed of before them to congress together with a

General Carranza took office. Car- statement from him as to how the
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necessary revenues were to be pro- who was responsible directly to the

cured. The budget was usually ac- president, and the introduction of a

companied by a message from him monthly budget and allotment system
describing the jSnancial condition of which was made effective when once

the country and the results of opera- control was established over expendi-
tions for the preceding year. tures. (The question of budget re-

During the last years of the Diaz form is not here discussed.)

administration the budget ranged
from 100,000,000 to 110,000,000 pesos,

, m  1 11 X J THE CREATION OF THE CONTRALOR
and sumcient revenues were collected

to leave a surplus at the end of each In accordance with the recommenda-

year. This included the necessary tions of the commission, the Mexican

charges for interest and amortization house of representatives the latter part
of the public debt. The budget for of 1917 passed a law creating the

the fiscal year ended June 30, 1918, Departmento de Contraloria. This

amounted to approximately 177,000,- law was very short and contained no
000 pesos without taking into con- provisions whatever for the organiza-
sideration the public debt. Shortly tion of the department. When it

after this congress changed the fiscal became assured that congress would

year to correspond to the calendar authorize the creation of this depart-

year and a new budget was passed for ment work was begun on providing
the calendar year 1918 amounting to for its organization and defining the

187,000,000 pesos, likewise excluding powers and duties of the contralor.

charges for public debt. As originally recommended, it was
The expenditures authorized by the proposed to establish the oSioe of the

two budgets referred to were far in contralor as a part of the treasury,
excess of the estimated revenues, but With increased knowledge of govern-
in view of the condition of the country mental needs as a result of continued

probably represented its approximate study it was, however, realized that

needs. the basis for any effective reform was
The revenues of the nation being to separate the responsibility for

inadequate for the expenditures author- accounting from the responsibility for

ized by congress, the government was collecting and disbursing public funds,

confronted with a monthly operating After a number of conferences with

deficit of about 5,000,000 pesos which members of the commission, including
was covered by loans from banks in the acting minister of finance, Mr.
Mexico and United States. Steps Nieto, this reform was agreed to. The
were taken to increase revenues and law providing for the organization of

they are now larger than ever before the office of contralor general was
in the history of Mexico, but not yet signed by President Carranza on
sufficient to provide for all the needs January 18, 1918. In a protracted
of the government. conference with him regarding the bill

With a monthly operating deficit it he stated that it represented what he

was realized by the government that thought was necessary to secure the

real and effective economy in expendi- results desired.

tures must be had and as a means of It is not modeled upon the system

securing it two measures were adopted; in vogue in any other country, nor was

viz., the establishment of the office any attempt made to introduce any
of "contralor general of the nation" original features. The writer is famil-
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iar with the administration of a num- tive branch of the government it was
ber of foreign countries as well as with recommended that the office be reor-

that of the United States, and the only ganized along the lines of a modern

object aimed at was to secure as certified public accountant's office, and
effective and simple an organization as that it maintain constant supervision
was possible. To do this, modern over the work of the contralor through
business methods such as now obtain a force of men working in that depart-
in corporate practice were followed as ment,

far as possible. It was realized by the officers of the

The organization in Mexico was government that this department was

peculiar in that there were two depart- not effective, but for certain reasons

ments of the government charged with it was not considered advisable at that

the duty of auditing and examining time to modify its organization or

accounts—the treasury department duties.

and the contaduria mayor, which was To carry out the idea of having the

responsible solely to congress. The contralor acceptable to the chief execu-

annual account was prepared by the tive and congress it was proposed to

treasury department and forwarded to have the contralor appointed by the

the contaduria mayor for re-examina- president upon the advice and consent

lion. All original documents pertain- of congress. It was thought that such

ing to the collection and disbursement a procedure would satisfy these two
of public funds after being examined branches of the government. This
in the treasury, were also sent to the proposal, however, was not agreed to

contaduria mayor. by President Carranza and the law
The officers and employes of the con- as finally approved provides that the

taduria mayor were appointed by, and contralor shall be appointed by the

were wholly responsible to, congress. president and that he shall be removed
This plan of a double check, or by him at his pleasure,

perhaps it would be better to say a

congressional check, of expenditures
has never worked well. It required at

least a year for the treasury to com The problem of exercising effective

plete its work and forward the accounts control over public funds and property
to the contaduria mayor. This organi- has to do in its simplest form with the

zation took at least another year, so following:
that financial reports were usually 1. The collection, custody and ex-

from two to three years late. penditure of public funds.

The essence of reporting is to supply 2. The acquisition, custody and dis-

information as quickly as possible position of public property,
after the event, and the new contralor All of these matters were effectively
law provided for monthly and annual covered by the contralor law with the

statements. In creating the depart- exception of that relating to the dis-

mento de contraloria it was desired for position of public property which

purposes of economy and efficiency to through an oversight was not properly

suppress the contaduria mayor, or at covered.

least modify its work. If congress The departmento de contraloria in

still desired to have its own representa- Mexico has an auditor general, a chief

tives examine and report upon the accountant and a chief clerk and a

annual account rendered of the execu- corps of regional auditors and such

THE CONTRALOR S POWERS
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other oflBcers or employes as are neces-

sary. The contralor has exclusive

jurisdiction over all matters relating

to the audit and liquidation of the

accounts of officers and employes

charged with the receipt, disbursement

or custody of government funds or

property; over the liquidation of all

debts, or claims of whatever nature in

favor of or against the government;
and over all accounting procedures;
the preservation of vouchers; and has

the power to inspect the accounting
books, records and documents of any
department of the government.
The decisions of the contralor gen-

eral regarding the scope or purpose of

an appropriation, special fund, or

reserve, the application of any revenue,

the legalitv of any disbursement or the

disposition of property is final upon the

executive branches of the government.
The contralor general is charged

with the duty of keeping the accounts

of the nation. He likewise prescribes
the method of accounting and of

rendering financial reports of all

branches of the government. He is

authorized to prescribe the procedure
to be followed by officers and em-

ployes handling government funds or

property, to prescribe the form of

accounting books, receipts, vouchers

and all other documents relating to the

receipt and disbursement of funds or

property. He may also require daily,

weekly, monthly or special reports

from any officer of the government.
An innovation introduced in Mexico

was to give the contralor general the

power to investigate the operation of

any department of the government for

the purpose of introducing better

business methods, and of securing
economies in operation. He was like-

wise authorized to make recommenda-
tions and suggestions regarding the

annual budgets of the officers of such

departments.

The contralor general, or any
officers or employes duly authorized

by him, is authorized to take CNndence

regarding matters within his jurisdic-

tion. Punishment was provided for

false testimony. To secure more
effective administration of the federal

business in the various states and

territories, a corps of regional auditors

was provided for, and it is proposed to

establish a branch office of the contra-

loria in each one of the states and
territories. This procedure is similar

to that introduced in the Philippines

by Governor-General Forbes.

DEVELOPING THE PROCEDURE

Within the City of Mexico, where

the largest bulk of expenditures are

made, the pre-audit system was intro-

duced and it is hoped gradually to

introduce this same system in the

territories outside of Mexico City.
The procedure for the payment of

claims is as follows: The claimant

presents his bill to the department
which incurred the debt. If approved

by the department a warrant drawn
to the order of the creditor is forwarded

together with the original documents
to the contralor general. After proper
audit it is countersigned and forwarded

to the treasury for payment.
Officers and employes of the govern-

ment were prohibited from entering
into any contract or obligation involv-

ing an expenditure of public funds

unless there was an appropriation
therefor, the unexpended balance of

which, free from all other obligations,

was sufficient to cover the expenditure
involved.

Contracts exceeding 2,000 pesos
were not valid unless countersigned by
the contralor whose certificate was

required to be attached to and became
a part of the contract.

The contralor fixes the amount of the
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surety to be given by each officer of A new accounting system was
the government and passes upon the installed in the central office of the

validity of the surety offered. government, including the necessary
One of the last articles of the law ledgers and forms. A new system was

provides that all work relating to the likewise installed in the customs serv-

audit and liquidation of accounts, as ice, internal revenue service and the

well as all employes engaged in such twenty-eight sub-treasuries, as well as

work are transferred to the depart- for the use of the disbursing officers

mento de contraloria. scattered throughout the republic.

This article has reference to the

problem always present in government
of the duplication of accounting work

throughout the government. To what Hundreds of thousands of pesos have
extent should the head of a department been saved by President Carranza

be permitted to indulge his proclivities with the assistance of the contralor

for accounting? general, Francisco Gonzalez, who has

Adequate information regarding the been a business man all his life and has

activities of a department is necessary never had any previous connection

for the proper administration of that with governmental work,

department, but it is very hard to draw Early in January of 1918 President

the line between the accounting which Carranza approved a proposal for a

should be done within the department monthly budget and allotment system,
and the accounting which should be Each head of a department is required
done by a comptroller. to submit a request to the president for

To solve this problem the contralor the funds necessary to run his depart-

general was made the judge as to what ment for the succeeding month,

accounting should be done within a These requisitions are carefully scru-

department. The head of a depart- tinized, tabulated and after being
ment must first go to the contralor and approved by the president are for-

make a requisition for certain informa- warded to the contralor for his infor-

tion. If such information can be mation and guidance. These monthly
procured from the contralor's books, allotments are placed upon the books

no additional expense is involved. If, and through the effective control

however, the contralor cannot furnish maintained, expenditures of a depart-
the information desired by the head ment are limited to the amount author-

of a department, he may authorize the ized by the president,

department head to secure that infor- The economies secured in Mexico
mation for himself. are very largely due to President Car-

I have referred to warrants being ranza himself. He spent a great deal

presented to the head of the depart- of time in examining the different items

ment which incurred the debt. This in the budget and was always able to

now refers to the department of supply secure information regarding the

which was organized some months different activities in any department
after the departmento de contraloria. from the contralor general.
In place of having anywhere from one The monthly pro-rata of expendi-
to five hundred purchasing agents tures of the government as authorized

scattered throughout the various by the budget aggregated 16,500,000

departments of the government, all pesos per month. Due to the forceful

purchases are now made by one man. methods of President Carranza these

2

i
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were reduced through the monthly

budget and an effective control to

approximately 10,500,000 pesos per
month.

It appears not to be the fashion of

the United States to say anything

complimentary of President Carranza

or of the members of his government.
He is, however, very observant and
has well defined ideas as to what
should be done. During a conference

regarding the administration of the

customs he stated that considerable

economies should be made in the

administration of this branch of the

ser\ace, because he had observed in the

custom houses along the border that

there were a great many more employes
in the Mexican custom houses than in

the American custom houses.

The results obtained have fully

justified the action of the Mexican

government in establishing the office

of contralor general.

THE FATE OF THE FIVE-CENT FARE
VI. THE MUTNICIPAL STREET RAILWAY IN SAN FRANCISCO

BY M. M. O'SHAUGHNESSY

City Engineer of San Francisco

The successful operation of sixty miles of street car lines by the city

of San Francisco has long been a favorite citation of the advocates of

mnnicipal operation. The enterprize is beginning to borroiv pay roll

moneyfrom its depreciation fund and is evidently not immunefrom the

prevailing malady of high costs. :: :: :: :: :: ::

Since the beginning of street railway

transportation San Francisco has been

well to the front. It was here that the

first cable car in the United States was

operated, because of the fact that San

Francisco is built on steep hills, making
it almost impossible for the city to

expand unless power-operated vehicles

were employed, the grades operated
over being in some cases as steep as

21.3 per cent.

The city was not slow to take up
with the electric railway as soon as

satisfactory' equipment was assured

and all of the present street railway

mileage, where it is possible to employ
electric power, is so equipped. There

yet remain a number of grades over

which it will probably always be neces-

sary' to operate by means of cable.

Following the natural tendency to

keep to the forefront in urban trans-

portation matters, San Francisco also

was the first in the United States to

take up municipal ownership by the

construction and operation of electric-

ally operated street railway lines.

THE TRACTION MAP

The present mileage within the city

consists of 360 single track miles of

railway. Of this, 25 miles are oper-
ated by cable, and 335 miles by electric-

ity. The electric lines are all standard

4 feet 8§ inches gauge, the cable

lines 3 feet 6 inches gauge. The
360 miles of road are operated by two

companies and the minicipality. The
California Street Cable Railroad Com-
pany operates a little over 10 miles

of single track, using 38 cars.

The United Railroads operates ap-

proximately 286 miles of single
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track, and owns about 700 electric

passenger cars. The municipality o})-

erates close to 64 miles of single

track line, owning and operating 195

electric passenger cars.

San Francisco has always been noted

for the large number of passengers
carried per car mile operated. This is

due to the fact that the street grades
are so steep in places as to be unpleas-
ant for walking. The natural arrange-
ment of the city is also conductive

to riding, as all of the business portion
is located at the northeast corner of the

peninsula upon which San Francisco

is built. This means that all of the

population going into the business

district or leaving San Francisco for

the eastern side of San Francisco bay
must go to one side of the city. This

makes the average length of travel

much greater than would be the case

if the business district were at the

geographic center.

Another condition which is peculiar
to San Francisco is that Market street,

120 feet "wade, the main business street,

is diagonal to all of the northerly

intercepting streets. This creates a

congested condition, particularly so as

the grades are very^ good and the dis-

tance between any two points close to

Market street is very much less by that

thoroughfare than via any other route.

At the foot of this street is the Union

Ferry Terminal, out of which operate

ferry boats connecting with three

transcontinental railways, railway
lines north and south through Cali-

fornia, and three suburban lines serving
the population of Oakland, Berkeley,
Alameda, and Marin county on the

east and north sides of the bay of San
Francisco. Over 60,000 commuters
alone daily pass through this terminal.

This strategic position of Market
street has provoked difficulties in con-

nection with the operation of the street

car lines, as will be brought out later.

THE MUNICIPAL LINE

Prior to the fire which destroyed a

large part of San Francisco in April,

1906, plans had been prepared and
funds secured for the acquisition by the

city of the Geary Street Park & Ocean

Railway. All t^ ought of taking up
this work was banished by the disaster,

the money which had been appropri-
ated for the railway work being used
for the reconstruction and rehabilita-

tion of streets and buildings. The
Geary Street Railway's franchise had

expired in 1903 and the company had
been operating on a temporary month-
to-month permit, paying into the city's

treasury 5 per cent of the gross revenue.

Following the fire they reconstructed

their property and continued operating
under this arrangement. After several

unsuccessful attempts there was passed
on December 30, 1909, at a bond
election, a proposition calling for the

expenditure of over $2,000,000 for the

construction of a little over 15 miles

of single track overhead trolley electric

railway over the old route of the Geary
Street Railway^ with extensions to the

ocean on the west and the ferry on the

east. This work was in part completed
and placed in operation on December
28, 1912; the remaining portion being

placed in service June 24, 1913. This

railway was very successful from the

outset, bringing in almost $500,000
in gross receipts the first year of its

operation, with a passenger car revenue

amounting to 34.19 cents per mile.

At the time this road was finished

the city was compelled to plan for the

traffic of the Panama-Pacific Inter-

national Exposition. This exposition
was to be held in a portion of the city
which was not adequately served by
street railways. The privately owned
roads declined to make the necessary
extensions to serve the exposition.
Plans were then made for greatly
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enlarging the Municipal Railway Sys- from earnings. During the past year
tera and in August, 1913, a bond issue it operated over 7,200,000 car miles

to the amount of $3,500,000 was voted wnth net passenger receipts of nearly

by the people for the primarj'^ purpose $2,500,000, the revenue per car mile

of serving the exposition needs. This being a little over 33| cents. Almost
bond issue was to construct some 25 60,000,000 passengers were carried,

miles of additional single track and to

purchase 7.8 miles of single track of

the existing Presidio & Ferries System.
Not only were these hues to serve the When the road was first placed in

exposition but the routes were so laid operation the conductors and motor-
out as to create the main trunk lines men were paid on the basis of $3 per
of a system reaching to a number of the day of eight hours. This was later

important parts of the city, including increased to $4, then to $4.50, and
a line along Market street. The work beginning with July of this year the

called for by the bond issue, except wage is $5 for eight hours time. The
that on Market street, was carried out wages paid by the United Railroads

as per schedule, being ready for service are lower, running from 46 to 52

prior to the opening of the exposition cents per hour, but the men may work
in Februarj^ 1915, the gross receipts more than eight hours per day and
from June 30, 1915, to June 30, 1916, every day in the month if they so

amounting to almost $2,000,000. desire; thus the average monthly pay
In 1916 the matter of constructing a of a man employed by the private

line on Market street was again taken corporation is greater than that of a

up. A great deal of opposition from man employed by the municipality
the existing private corporation against where they are limited to eight hours

building parallel outer tracks was per day and six days per week,

encountered, resulting in the matter As indicated before, the passenger

bemg carried to the supreme court car revenue per car mile in 1912

of the United States. The city, how- amounted to over 34 cents. For the

ever, after winning all of its conten- past fiscal year this same revenue was
tions was able on June 1, 1918, to com- but 33^ cents. During the same
mence the operation of its cars along period the operating expenses have
the full length of Market street over increased from 15.9 cents to over 26

new tracks built outside of those cents per car mile. There has been no

belonging to the United Railroads, increase in the rate of fare, while the

ISIarket street now has four car tracks average length of ride per passenger
on it for its full length. As the street has been very materially increased,

is 120 feet wide this does not inter- Increased expenses of operation have
fere with vehicular trafiic, although it been met out of net earnings. Begin-

prevents the parking of automobiles ning with the first of July, 1919, when
on the street at a number of points. the last increase in wages was made.

In addition to the lines which were there will be no net income out of

built out of bond issues the city has which to meet increasing costs or

built a considerable number of miles extensions with a continuation of the

of line out of earnings. At the pres- five-cent fare. Heretofore it has been

ent time the city has approximately the custom to set aside 18 per cent of

$6,750,000 invested in its railway the gross passenger receipts to cover

system, $1,000,000 of which came depreciation and to provide a fund out
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of which to pay damage claims. These the Municipal Railway as it would

funds are the only place it seems possi- immediately justify any claims the

ble to secure the necessary money to privately owned lines might make for a

meet the expenses. The percentage similar fare, at the same time causing
which has been set aside was very unfavorable comment from the oppo-

carefully determined at the time that nents of muncipal ownership,
we commenced operating the road. Within the past two weeks the

Other roads operating similar systems transbay ferry lines have increased

are allocating to depreciation reserve their cash fare rate to Oakland, Berk-

about the same percentage of their eley, and Alameda, from 11 cents to

passenger receipts. In order to meet 15 cents, and the commutation rate

the July pay roll a small amount has from $3.30 to $4. The whole matter

been borrowed from this fund, al- of street railway operation is being

though as yet no definite action has watched with considerable interest by
been taken by the board of super- all parties, but at the present time

visors of San Francisco as to the final there is no surface indication of any

policy which will be pursued. change in street railway fares or oper-
The privately owned railway lines ating methods. Taken on the whole,

have not agitated for an increased rate San Francisco, having one mile of

of fare although the reports given out
single track for each 1,600 inhabitants,

by the companies indicate that the is very well provided with railway
companies did not meet their operat- service of a high class,

ing expenses and fixed charges during ^^yj^ j^^^ wishing to advocate the
the past year, and they have not for a

jn^rease of street railway fares at this
number of years paid dividends. Due

^.^^^ -^ j^ .^^^^ ^^^^ ^^^ ^^^^.^j.
to a number of causes it is very undesir-

^^^ ^^j ^ ^^ ^.^^^
able upon the part ot the corporations ,

^
„ j ^i .

•

to increase their rate of fare. This they pay for and that m any com-

is partially due to the competitive
^^^^^^^

'^"^^'^^
with street railways it

nature of the Municipal Railway and ^^ much more desirable that the returns

the privately o^vTied roads, and also ^o the corporation or to the munici-

because their franchises stipulate that pality be sufficiently high to insure first-

the fare shall not exceed five cents, class service rather than to retain a

It is equally true that it is very unde- low fare and allow the service to

sirable for the city to raise the rate on deteriorate.
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VII. TORONTO STICKS TO 3.9 CENTS

BY GEORGE II. MAITLAND

Municipal Editor of the Toronto Star

In Toronto, Canada, the replacing of a five-cent fare by something

higher has never been discussed, for the very good reason that there is

no five-cent fare to replace. The average fare on the lines of the

Toronto Railway Company is less thanfour cents, and under an agree-

ment dating back to 1891 this fare cannot be increased. :: ::

Until recent years, the street rail- stationary fare, have put it in a posi-

way company which handles the major tion where it cannot make money. If

portionofToronto's trafficmade money it holds its own until the city takes it

on fares averaging 3.9 cents. These over, it will be doing well,

fares are still in force, and will be until

the city takes over the system on the
"habitat" of the Toronto ry.

expiration oi the franchise in 1921.

They run as low as eight tickets for Toronto has a population of 499,278

25 cents at the hours of maximum and an area, exclusive of marshlands

traffic, and all fares include universal and water, of over 32 square miles. In

transfer privileges over the company's the central part of this area, within the

system. During the hours mentioned, 16.23 square miles which formed the

it is thus possible to ride more than 11 city in 1891, squats the system of the

miles for a little over three cents. Yet Toronto Railway Company, with one

the company has not only paid divi- tentacle reaching outside these bound-

dends running as high as 8 per cent, aries into the ward known as West
but has paid to the city, in addition to Toronto. That is, the ramifications of

general taxes, no less than $13,500,000 the system are confined to the business

since it secured its franchise in 1891. section and older residential sections

These payments take the form of mile- of the city, comprising about one-half

age charges and percentages of gross the present area. The population
revenue called for by the company's within these limits of 1891 is to-day

agreement with the city. about 365,000. An additional 35 ,000—
The Toronto Railway's financial sue- perhaps slightly more—live reasonably

cess was due to the limitation of its close to the terminals. That leaves

service to the territory which comprised 100,000 people out of the city's 500,000

Toronto in 1891, when it secured its who have either to walk an undue dis-

franchise, and—so say citizens at any tance to get a car downtown, or else

rate—to the inadequate accommoda- must pay two fares by utilizing the

tion which it afforded passengers even suburban lines or civic lines. Five of

within those limits. However that may the latter serve the outer districts, but

be, its financial success is admittedly a the whole central area of Toronto is

thing of the past. High costs of labor sacred to the Toronto Railway Com-
and material, operating against a pany. The best the outlying lines

610
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can do is to hand their passengers
over to the Toronto Railway at its

terminals.

That is why the Toronto Railway
has been able to make money. The
courts have held that its agreement
with the city, made in 1891, does not

obligate it to go outside the then
limits. By reason of this decision, it

has escaped the construction and oper-
ation of lines in the outer and more

thinly-populated sections of Toronto.
Traffic has had to come to it, instead

of it having to go out after traffic. It

covers only one-half of Toronto, but
in that one-half lives four-fifths of the

city's population.

FARES UNDER WHICH IT OPERATES

The agreement of 1891 was for thirty

years, expiring, therefore, in 1921.

Its provisions as to fares cover the
whole of that period and are as follows:

Cash fares 5 cents

Midnight to 5.30 a.m. (cash only) 10 cents

Tickets 6 for 25 cents or 25 for one dollar

Tickets good 5.30 to 8 a.m. or

5 to 6.30 p.m 8 for 25 cents

Sunday tickets (a later provision) 7 for 25 cents

School children's tickets 10 for 25 cents

At these fares the Toronto Railway
Company is still doing business over
its 129 miles of track. As an additional

handicap, it has to pay the city $800
per year per mile of track, plus a per-

centage of its annual gross passenger
receipts which runs from 8 per cent on
the first million dollars up to 20 per
cent on all over $3,000,000. As the

$3,000,000 mark was passed years ago
(this year's gross revenue will be about

$7,000,000) the company now hands
the city 20 cents out of every new
dollars worth of business it does, in

addition to the graded scale of per-

centages on the previous year's busi-

ness. In 1918 its payments to the city
were as follows :

Percentages on earnings $1,046,495

Mileage charges 98,817

General taxes 155,954

$1,801,266

The city, for its part, instals sub-

structure for the company's tracks

when these are renewed, together with

pavement, and this has made consid-

erable inroads on the city's revenue
from the company. Undoubtedly,
however, a considerable part of the

$13,500,000 which (besides taxes) has
been paid to the city to date, has been
clear profit, and this, instead of being
conserved as a fund wherewith to help

purchase the railway in 1921, has been
used to reduce general taxation. The
city has voted to buy the railway in

that year, and imder the terms of the

agreement can then do so by arbi-

tration without paying anything for

franchise rights and at a valuation of

physical assets based on a comparison
of the railway with the best system
applicable to Toronto. The city con-

tends that these physical assets are

out-of-date. The cars are narrow, but
this the company will blame upon the

city's reluctance years ago to permit
the laying of tracks with a wide devil-

strip. The rail on many streets is ad-

mittedly in poor shape. The engineer
of the Ontario Railway Board recently
demanded the relaying of about nine-

teen miles of it. And the company's
equipment of cars has been insufficient;

so much so that it has been fined by
the railway board for neglect to pro-
vide additions to its rolHng stock dur-

ing the war. All these facts have more
or less of a bearing upon the feat which
the company has performed in paying
dividends despite low fares.

SEEMED TO BE OX 8 PER CENT BASIS

At any rate, the company had come
to be regarded as a regular 8 per cent
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dividend paver, when, in 1918, it cut
^^ •

1 J ^ . ^ 1
. FIVE-CENT FARE AGITATION BEGUN

its dividend to 4 per cent, and, in

1919, dropped the dividend altogether. To understand the developments of

Conditions which were world-wide were 1919, it is necessary to go back to con-

affecting it. It finished 1918 with a ditions in the fall of 1918, when an
balance of only $21,569 and further agitation arose among the Toronto

wage increases in 1919 put dividends Railway employes for a war bonus,

out of the question. Under an agreement to expire in June,
The company had been hit by high 1919, they were receiving from 30 to 37

costs of operation, in addition to which cents an hour, according to length of

it had charged into operating costs in service, and they suggested an increase

1918 a sum of $2o3,479 for judgments in the meantime to 43 to 48 cents to

and fines given against it, including a meet the high cost of living. At about

$24,000 fine for not providing the cars the same time an ofiice was opened in

which the Ontario Railway Board said Toronto under the name of the asso-

were necessarj- to proper service. The ciation of holders of public utiUty
ratio of operation and maintenance securities, and it became, thereafter,

charges to passenger earnings tells a spreader of propaganda for "serv-

the story of what happens to a railway ice at cost," which was another way
which has to depend upon stationary of saying "a five-cent fare." The
fares when costs are constantly rising. Toronto Railway shortly afterwards

That ratio for the Toronto railway has began publishing a w^eekly bulletin con-

taining the same and similar material

and distributed it freely to car patrons.
It is suSicient to say that both the

A. H. P. U. S. and the company's free

bulletins disappeared after the five-

cent fare question was definitely set-

tled by a strike in 1919, which formed
the climax of the whole agitation.

It will be seen from these figures In the meantime, a Dominion Gov-

that even the early war years brought ernment Board of Conciliation was

with them new problems of operation, appointed late in 1918 to consider the

but that 1917 and 1918 set a new high claim of street railway employes for a

record for costs. Labor and material bonus. Its award, issued in January,
were on the upgrade. Fares were 1919, and retroactive to November,

stationary. Of the gross receipts from gave the men practically a two cent

new business, one-fifth went to the increase, their new wages running from

city. The demands of the employes 32| to 39 cents an hour. More inter-

for higher wages were insistent. And esting still, the board declared that the

in 1919 things reached a climax during company ought to be in receipt of a

which the "fate of the five-cent fare" five-cent fare and hinted at the desir-

was settled so far as the remaining ability of legislation to that effect,

years of the Toronto Railway Com- The Ontario legislature had confirmed

pany's franchise are concerned. The the agreement under which existing

fate was this: fares cannot be raised fares are charged; it would also have to

beyond those provided in the agree- sanction any change which might be

mentofl891. made. But nothing like that happened.

been
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The company paid the new wages out

of the old fares by cancelling its divi-

dends, and so the situation dragged

along towards the crisis which was
involved in the expiration of the men's

agreement last June.

The terms which they demanded
before they would sign a new agree-
ment included an eight hour day, in-

stead of a day averaging nine and three-

quarter hours; 55 cents an hour for

everybody, instead of the 32| to 39

cents awarded in January, and many
other concessions as to overtime, Sun-

day work, etc. The company said

flatly that it could not meet this

requirement because it hadn't the

money. It applied for a Dominion
Government Board of Conciliation, and

Judge John A. Barron (who had been

chairman of the previous board) was
selected by the labor department as

chairman, to act with a representa-
tive of the company and one appointed

by the men. The latter, however, de-

clined to make an appointment. So
the government appointed one for

them and the board was constituted.

Theoretically, this procedure makes a

strike illegal, but what actually hap-

pened was that the men declined to

take out their cars on June 22, 1919,

and for twelve days the citizens of

Toronto had to walk or jitney to their

destinations.

wouldn't tolerate fare raising

The strike had been preceded by the

utmost efforts on the part of Dominion,
ProAdncial and Toronto authorities to

bring about an understanding. A five-

cent fare was inevitably mentioned,
and there was some board of trade and
even some newspaper support for it.

But the citizens in general would not

hear of such a thing. Papers unfriendly
to the fare increase printed columns of

figures purporting to show that much
of the company's stock was water,

that it had paid out on this stock, and
otherwise diverted, funds which should

now be available to pay increased

wages; that it had cut a million dollar

melon in 1911, and that its recent

embarrassment was due to earlier

prodigality. Much was also made of

the fact that the Toronto Railway is

the owner of the Toronto and York
Radial Company, the Toronto Power

Company, and, through the latter, of

the Electrical Development Company,
Toronto and Niagara Power Company,
Toronto Electric Light Company and
other concerns. Light on its relations

with these subsidiaries was demanded
before increase in fare could be so

much as considered. It was also de-

clared that a five-cent fare would

yield $2,000,000 new revenue, which

was even greater than the company's
estimate ($1,748,000) of the amount
involved in the men's demands.
On July 23, the second day of the

strike, the Ontario Railway Board
ordered the company to operate its

cars. It was obviously impossible for

the company to obey unless it met its

own employes' demands. It had impor-
ted strikebreakers, but these were man-
handled by the crowds and its barns

where they were quartered attacked.

It remained, therefore, for the railway
board to exercise its statutory power to

operate the road itself and charge the

cost against the company, and on June
26 the board did take over the road and

appointed the city's works commis-

sioner, R. C. Harris, as manager.
But the best offer made to the men to

work for the board was 41 to 48 cents

per hour, which was the wage then

being paid on the city's own lines

where there was no strike. That offer

was declined and the board was left

with an idle railway on its hands.
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MEN ACCEPTED AWARD

Then, on the last day of June, the

conciUation board, which had been

busy hearing both parties to the dis-

pute, issued an interim report advising

payment of 55 cents to employes of

nine months' standing and 50 cents

per hour for the first nine months of

service, the work day to be eight hours,

with half an hour extra allowed to

complete runs. Other concessions as

to overtime, etc., were also made, but
the whole award had, as a condition

precedent, the granting of a five-cent

fare to the company.
The conciliators, however, had no

power to change the agreement with

the city and, therefore, could not alter

the fare, though they hinged their

award on such alteration being made.
The Railway Board was also powerless
to change the fare, but it offered the

men the wages suggested. The men
accepted the offer, and, under its

provisions, went back to work under

Ontario Railway Board management.
The old fares continued, the civic

authorities declining to be a party to

any change. In the meantime, an

investigation of the company's books
was being made by city and Ontario

Railway Board accountants. Not

relishing this, and being disinclined to

have their road run by outsiders, the

Toronto Railway on July 8 took it

back, continued paying the new wages,
and it has since been operated at these

wages without increased fares, though
the final report of the Board of Con-

ciliation, issued in August again sug-

gested five cents. Hundreds of men
have had to be added to the operating
staff in order to run the system on an

eight hour day.
The situation now is that the com-

pany is paying 55 cents an hour as

compared with 27^ cents prior to June
of 1916, or an increase of 100 per
cent in three years. It cannot increase

its fares. It faces heavy expenditure
for the replacement of admittedly

dangerous track and is in default the

greater part of 200 cars which it was
ordered by the Ontario Railway Board
to provide. Its stock, as high as 148

in 1913, has fallen to 42. The manager
has declared that the directors are

willing to sell to the city on an arbitra-

tion basis, but no notice has been

taken of his offer. The city will sit

tight and compel the road to furnish

service at an average fare of 3.9 cents

until 1921.



HOW ADMINISTRATIVE CONSOLIDATION
IS WORKING IN IDAHO

BY D. W. DAVIS

Goverrur of Idaho

This statement is covipanion to the more technical supplement on

'^Administrative Consolidation in State Governments" enclosed

ivith this issue, and comprises material used for the author's address

at the governors' conference in Salt Lake City in August, 1919. The

detail of the Idaho plan is given in the supplement. :: : : : :

This is the dawTi of a new era

in civil administration. As I have
watched the workings of the new plan
of the cabinet form of centralized state

government in Idaho, where 51 depart-

ments, boards and bureaus have been

put under nine heads, I am convinced

of this. I have actually seen the en-

thusiasm, the exchange of ideas, the

feeling of added responsibility, as I sat

in the cabinet meetings and have noted
the difference between the old regime
and the new, and I have come to be-

lieve the day past when the worn-out,

creaking system of state government
will do. That the red tape and costly

duplication of the past is gone in Idaho,
is my firm belief.

I believe we will all agree that public

opinion is the final court which sits on
the acts of public officials, and this pub-
lic opinion is tired of the loose methods
that have characterized the conduct of

state affairs in most of our common-
wealths in the past. The public is

tired of the bushwhacking methods of

politicians who, seeking personal power
and the false satisfaction that goes with

it, have made themselves and their

efforts repulsive.
There is much to make us believe

that the great war just ended has not

only taught us military and moral

lessons, but also political lessons which
it is well for us to absorb. Despite a

plentitude of money and man power we
and our allies could not win the war

against the centralized forces of the

Central Powers until we ourselves

became centralized. It was putting
the power of direction and administra-

tion in central hands that finally won
the war.

In these days of unrest we have

another war to win. It is the war for

civil health, and we can be victorious

by the accomplishment of intelligent

centralization of the functions of state.

ITS HAPPY RECEPTION

A broader spirit prevails in Idaho

to-day than I have ever known before.

The people of our splendid common-
wealth seem willing to give the con-

solidated form of state government a

fair trial. There will be objections I

know, yet the spirit has been so splen-

did up to this time that I cannot refrain

from speaking of it. Not long ago it

came back to me that one of the former

governors of Idaho, a distinguished

private citizen now, and a member of a

political party opposed to mine, a man
who had been through the responsi-

bilities of the governor's chair and

knows its problems, said :

" The Davis

law providing for the consolidation of

state governmental functions is the

best piece of legislation placed in the

615



616 NATIONAL MUNICIPAL REVIEW [November

laws of Idaho since the adoption of the

constitution." I refer to former Gov-
ernor James H. Hawley. The consid-

erable following of Governor Hawley
will help make public opinion favorable

even before we can get big results, but

already the public of Idaho is gaining
confidence in the plan through definite

knowledge of what is being accom-

plished. It was not so much the effect

on the people of what this man would

say that pleased me, but rather the

indication of the broad spirit of patri-

otic love for his state which he had
which shows the trend of the times.

This broader spirit of partisanship
is tearing off the false mask of political

self aggrandizement and leaving the

office holder the sculptor to fashion

the statue called "Results
"
with either

efficient or inefficient fingers before the

gaze of a great and thinking people,
and no governor it would seem to me
is able to "deliver the goods" as they
must be delivered without the cen-

tralization of the functions of state

government such as we have to-day
in Idaho.

MAKING OFFICE ATTRACTIVE

This centralization has two marked
effects. It brings better men into pub-
lic life and it arouses in the people a

higher regard for their duty in selecting

their officials. You will all agree with

me that throughout the political his-

tory of the states, governors have taken

office without a working opportunity,
and that the pathway of their political

life has in a great number of instances

been strewn wnth the wrecks of political

tragedy. Business and professional

men, knowing this, could not afford,

they thought, to take a state office

below the governorship, nor even the

governorship, because they could not

take the chance of losing caste in their

state. But under this new system

state government becomes a great busi-

ness, and good men can be drafted to

become general managers or heads of

departments because their intellect

and energy can be developed and
results shown.

The system's success largely hinges
on department heads, and in Idaho I

have been successful in drafting big
men for the several departments.
Their salaries are small and vaW be

until the public recognizes the value of

the men, but the ideals of office-holding

are raised by the opportunities for good
and big work which come to them.

Under this system there is no stated

time for a term of office, and when the

public realizes what it means, the good
men will stay. Under the old system
an appointee to a board or even to the

headship of a department knew he

would retain office for at least two

years. He was a politician placed for

political reasons and he did not have
to report to any one. To-day the suc-

cess of the system and the success of

the inaividual responsible for it de-

pends on efficiency. Most of these

men are experts in their line and there-

fore dependable, so that office-holding

is a higher occupation in Idaho than

ever before, and this has had an aston-

ishing effect on the personnel of our

workers.

For instance, in the department of

finance which is substituted for the

state depository board and the state

examiners, I have been fortunate

enough to secure an extremely success-

ful banker, and a man of large affairs

to whom the salary of the position is

practically nothing. He is serving
because he loves Idaho and sees the

opportunity to make a splendid record.

At the head of our department of

public investments, w'hich takes over

the duties of the land register and part
of the duties of the land commissioner

and operates our newly created invest-

fl
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ment bank, is a man who at one time selected for state bank examiner and

held a high salaried position with a he also is a banker of wide experience,

great mortgage company and he knows The department of immigration,

values. labor and statistics, in which is incor-

In the department of public welfare porated the publicity bureau, is in

a man of broad sympathies, with wide charge of an experienced newspaper

experience in Washington and with man. He prepares the advertisements

four years to his credit in pure food for the state land sales and he is an

work, is the head, and this department expert, not only in writing attractive

has in charge under the new regime, stories on the advantages of the state

the state asylums, the soldiers' home, but in calling the attention of the

the state board of health, the bureau people through advertising to its

of vital statistics, dairy food and advantages,

sanitary inspections and the state

bacteriologist.

In the department of agriculture I

have a man who has spent his entire In this connection another splendid
life time in successful farming and example of business efficiency stands

stock raising and he knows the inner out with financial results to back it as

problems of the agriculturist. He has a plan when it is found that under one

taken over 12 departments, while the man some of the functions of the former

head of the department of law enforce- land department
—made up of elective

ment has seen 13 chairmen and 13 officers—have brought a profit in land

secretaries as well as the same number sales of more than a quarter of a mil-

of boards and bureaus, disappear. This hon dollars over previous sales for the

man assumed the headship of the same amount of acreage. The depart-

department at the same time acting as ment itself has been run at far less

secretary of state, but in doing this we overhead than was thought possible

saved one salary, for he receives no in the old days.
remuneration for his work as head of Another of my commissioners, who
the department of law enforcement. is serving purely from patriotic pur-
The department of public works has poses, is the head of the reclamation

as its commissioner an Idaho man who department and he had not more than

received his schooling in business of assumed office before he was called

more than 20 years in the purchasing upon to exercise all of his talents

and administrative departments of a because of the water shortage. An
number of great mining companies and engineer of high standing, the income

he became particularly well qualified he now receives is small in comparison
to take charge of the purchasing de- to what he might make just at this

partment, the highway commission, the time, but he realizes that the record of

building of the capitol wings and the his department and the wide acquaint-

superintendency of public works. anceship which he will make will be a

At the head of the division of com- huge asset to him if at anytime he

merce and industry, which took over again should enter private engineering
the duties of the bank commissioner, work.

the insurance commissioner, the man- As several of you may know, Idaho's

agement of the state insurance funds north and south highway has been the

and the administration of the blue sky subject of oratorj^ in our state for the

law, I appointed a man whom I had past six campaigns, but until recently
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it has remained an illusory boulevard,

existing largely in the minds of poli-

ticians. Those connected with the

administration have taken no inconsid-

able pride in an announcement from

our commissioner of public works to

the effect that the north and south

highway will be safely passable by the

summer of 1921. The road will be-

come a reality with the completion of

two contracts recently let which total

more than a million dollars.

The department of commerce and

industry has adopted a policy of per-

sonal interest in the welfare of the

individual bank. Series of improved
forms have been suggested to different

bank directors and in more than one

instance it has been found possible to

change profitably an entire system of

bank management. i

Increased receipts and decreased

oflSce expense have been outstanding
features of the administration of the

commerce and industry commissioner.

The figures show favorable balances in

both the receipt and expense columns.

A recent achievement of the com-
missioner of immigration, labor and
statistics was thorough advertising of a

resale of eleven thousand acres of state

lands at Rexburg. This transaction

netted the Idaho treasury $187,000,

Vigorous efficiency in the depart-
ment of public investments already has

begun to pay substantial dividends.

The commissioner reported at a recent

cabinet meeting that his collections on

certificates of sale of land, timber and
interest on loans for the seven months

ending July 31 were approximately
$300,000 greater than the ingatherings
of the same period in 1918. Legal
action is the sword being relied upon
to sever the gordian knots into which

many of the state loans had revolved

themselves. Sales already have been

made in several instances and there are

now in the courts 47 cases which will be

carried to a prompt conclusion, while

there were found as an inheritance of

the old regime 151 past-due mortgages,
some on which neither interest or taxes

had been paid in five years.
In other years, when the state regis-

ter commenced suit on an overdue

loan, he was often interfered with by
our over zealous land board, but the

present commissioner of public invest-

ments is not and will not be deterred

by action interrupting the full exercise

of his authority.
In brief, Idaho's farm loan transac-

tions are being raised to a plane of

business efficiency. Encumbered mort-

gages are being cleared and unfortu-

nate loans are being either foreclosed or

re-written on the basis of a sane valua-

tion of the property, A banker my-
self, I confess that I was rather more
than astounded by the condition in

which I found many of the state loans.

It was once asserted that Idaho had
never lost a loan dollar, but the sole

reason that boast could be made suc-

cessfully was that no attempt had
been made to collect from delinquent
debtors.

Our commissioner of agriculture has

declared that he intends to protect the

farmer adequately from the moment
his seed is planted in the ground until

he actually receives his check. Pur-

suant to that policy he has established

thoroughly advertised grades on Idaho

potatoes, hay, grain, apples, prunes,
and cherries; he has furnished the

farmers market reports in the form of a

regular bulletin service; he has author-

ized the licensing of capable individuals

to weigh grain at the various bonded
warehouses in the state; he has seen

that sufficient inspectors have been put
into the field to guard against all

species of injustice and he has exam-
ined carefully into charges of fradulent

dealing and he has launched vigorous

campaigns against both plant and
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animal diseases wherever he has found there were 44 systems, now there is one.

them. County officials throughout the state

The agricultural department is vi- have acknowledged that this improved
tally important in the state of Idaho system affords complete records, makes
because 65 per cent of our people are information readily available and saves

intimately interested in some form of time.

food production, and three hundred This department has examined care-

thirty-five millions of our wealth may fully the bonded indebtedness of the

be found invested in land and live several counties with the view of super-
stock, vising bond sales. Recently, too, it has

Administered by the secretary of carried on an active campaign through
state, at an initial saving of the salary the banks of the state, urging against
which would have been paid a commis- the exchange of government bonds for

sioner, the department of law enforce- other so-called securities. This latter

ment has achieved unusual things in campaign has met with a cordial

its bureaus of constabulary and of fish response from patriotic individuals,

and game. In the fish and game Complete co-ordination of the work
bureau more than twice as many of our three state institutions devoted
licenses have been issued in the first to the care of the insane, has been one
six months of 1919 as were issued in of the outstanding achievements of

the same period of the preceding year, the commissioner of public welfare,

and there is every reason to expect that By a process of conferences, visits

this ratio will continue to manifest of inspection, and continual contact

itself. The officers of our state con- through correspondence, the superin-

stabulary recently have been paying tendents of the three asylums have

particular attention to licenseless auto- been enabled to profit by their mutual
mobiles and to the occasional bootleg- mistakes and mutual proficiencies,

ger who still inflicts his wares upon a Surveys of all three institutions will be

long suffering citizenry. It has been made some time in the near future by
estimated that revenue saved by the investigators representing the National
strict enforcement of the automobile Committee on Mental Hygiene,
licenses law alone has more than paid Among the spectacular accomplish-
for the operation of the constabulary ments of our commissioner of reclama-

bureau. tion was the satisfactory adjustment
In the department of finance founda- of difficulties arising from Idaho's

tions are now being laid for the prep- unusual water shortage of the current

aration of a state budget which will year. The state was faced with the

eliminate the serious evils result- most serious water scarcity in its his-

ing from haphazard appropriations tory and it can readily be imagined by
made by legislative committees. This those who know irrigation that the

budget will be a careful, scientific an- commissioner was overtvhelmed with

alysis of the financial needs of our insti- conflicting claims. His success in mak-
tutions and departments designed, of ing satisfactory adjustments speaks
course, to enable the legislature to au- well for his ability both as a diplomat
thorize equitable expenditures. The and as an engineer. His solution of

commissioner of finance recently has the problem, which was both physical
introduced into all the counties of the and psychological, and the rotation of

state a new and thoroughly modernized water under his direction literally saved

system of bookkeeping. WTiere before millions.

\
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By a careful compilation of weather

bureau reports for the past 20 years

the commissioner of reclamation ex-

pects to be able to issue timely warn-

ings if there is any likelihood of a

repetition of our 1019 calamity. He
believes that failure to use early spring

water contributed largely to our present
difficulties and thinks that if the farm-

ers can be warned in time next year a

similar catastrophe may be avoided.

In private business we have all of

us noted that where individual respon-

sibility is lacking there is lacking effi-

ciency. The same thing holds true in

public business. The individual wuth

no responsibility does not get results.

Even great business men to-day at the

head of great corporations, employ
professional auditors to check them up
and to make them report to themselves.

The centralizing of public business

where heads of departments and their

subordinates have some one to check

them up means better work. The
board or bureau of the old regime pro-
vided a cloak behind w^hich the indi-

vidual might hide his procrastination or

weakness. To-day in Idaho the cloak

is rent and the individual exposed.
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II. REVIEWS OF REPORTS

Mtinicipal Finances for 1918.
—In 147 of the

227 American cities of more than 30,000 popula-

tion the excess of expenditures for governmental

costs, including interest and outlays for perma-
nent improvements, over revenues during the

6scal year 1918 amounted to $70,923,990, or

$3.48 per capita. In the remaining 80 cities the

excess of revenues over expenditures was

$22,323,060, or $1.60 per capita. Taking the

entire 227 cities as a group, the excess of expen-

ditures over revenues amounted to $48,600,930,

or $1.42 per capita; but the revenues exceeded

the payments for current expenses and interest

by $229,762,507, an amount equal to four-fifths

of the total outlays, which aggregated $278,363,-

437. In other words, the cities of over 30,000,

taken as a group, are paying from their revenues

all their current departmental expenses and

interest and four-fifths of their outlays.

These are among the significant facts presented

in a report entitled "Financial Statistics of

Cities Ha\nng a Population of over 30,000:

1918," soon to be issued by Director Sam L.

Rogers, of the Bureau of the Census, Depart-
ment of Commerce. This report, which was

compiled under the direction of Mr. Starke M.

Grogan, chief statistician for statistics of states

and cities, gives detailed data in respect to the

3

revenues, expenditures, assessments, taxes, in-

debtedness, and assets of the 227 American

cities of more than 30,000 population.

Revenues. The aggregate revenues of all the

cities during the year were $1,124,094,899; the

aggregate expenditures for current expenses and

interest, $894,332,392; and the aggregate

outlays, $278,363,437.

Of the total revenues, $790,577,487, or 70 per

cent, represents receipts from the various kinds

of taxes. The bulk of this amount, $705,723,158,

was derived from the "general property tax,"

made up of taxes on real and personal property.

Of the remaining receipts from taxes, the largest

item, $35,576,383, was derived from taxes on the

liquor traffic. This amount is smaller by $1,898,-

000 than the corresponding sum reported for

the fiscal year 1917, although the total number
of cities covered by the report is greater by eight

in the later year than in the earlier.

Next to taxes, the source of the largest item

of revenue is found in the earnings of public-

serxnice enterprises, which amounted to $116,494,-

645. This sum is considerably more than double

the amount of payments for expenses of public-

service enterprises, $55,174,480, thus leax-ing a

net revenue from this source of $61,320,165.

The bulk of the earnings of public-service enter-

621
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prises came from water-supply systems, from

which the receipts aggregated $90,139,705.

Another important source of revenue consisted

of special assessments and special charges
—the

bulk of which were for outlays
—

aggregating

$72,673,785. This sum is appreciably smaller

than the corresponding amount reported for

the preceding year
—

$83,195,596.

For all the cities taken as a whole the per

capita receipts from property taxes amounted

to $21.03; from other taxes, $2.00; from earnings

of public-service enterprises, $3.39; from special

assessments and special charges for outlays,

$2.12; and from all other sources combined,

$4.20.

Expenditures. The expenditures during the

year for governmental costs in these 227 cities,

which aggregated $1,172,695,829, were in the

order of their importance : For expenses of gen-

eral departments (legislative, executive, and

judicial establishments, schools, police and fire

departments, sanitation, etc.), $690,160,283; for

outlays, $278,363,437; for interest on indebted-

ness, $148,997,629; and for expenses of public-

service enterprises (water-supply systems, elec-

tric light and power systems, docks, wharves,

landings, etc.), $55,174,480, The amount ex-

pended for outlays was somewhat smaller than

the corresponding sum for the preceding year,

$286,529,990.

The average per capita expenditures for all

governmental costs, including interest and out-

lays, in the 227 cities amounted to $34.16; and

for all governmental costs, including interest

but excluding outlays, the average per capita

payments were $26.05.

Citiea in which revenues exceed expenditures.

In all but four cities the revenue receipts ex-

ceeded the payments for current governmental

expenses and interest; and in 80, or 35 per cent

of the total number covered by the report
—

including the cities of New York, St. Louis,

Pittsburgh, Los Angeles, Washington, Portland,

and Denver—the revenues exceeded the entire

expenditures for governmental costs, including

interest and outlays. During the preceding

fiscal year the revenues exceeded the total expen-

ditures in 90 cities, or 41 per cent of the entire

number covered by the report for that year.

Indebtedness. The net indebtedness (funded

and floating debt less assets in general sinking

funds) for the entire 227 cities amounted to

$2,661,451,218, or $77.53 per capita. The net

increase during the fiscal year for all the cities

taken as a group, $59,191,152, was very much
less than the corresponding increase during the

preceding fiscal year in the 219 cities covered by
the report for that year, which amounted to

$98,846,896.

The net indebtedness of New York City alone,

$1,005,055,422, is more than three-fifths as great

as the total for all other cities of over 30,000

taken together, and is more than seven times as

great as that for Philadelphia, which stands sec-

ond in this respect with a net indebtedness of

$136,183,943.

Statistics of Municipal Finances. Second

Annual Report of the Wisconsin Tax Com-
mission.—This is a valuable document, though
not easy reading, because of the light it throws

on the cost of government. It will help

to dispel many false ideas and to bring out

clearly much information on the sources and

disposition of public revenues. Perhaps the

most significant fact disclosed is the increased

cost of government. The figures, which of

course relate to Wisconsin, show that as com-

pared with $89,243,234.94 in 1912, the total

disbursements of all public bodies in Wisconsin

in 1918 were $143,337,163 . 26, an increase of two-

thirds in six years. The increase was largest in

cities, the expenditures for cities jumping from

$30,840,772.00 to $49,635,260.00 during the

period mentioned. Schools and highways
absorb almost 50 per cent of the public revenue,

while 7 per cent is more than enough to pay the

salaries of all public officers and employes in all

civil divisions of the state. Analysis of the

mass of data presented in the report will well

repay those who deal with problems of public

finance.

The Reform of Political Representation.
—

This propaganda pamphlet, by J. Fischer Wil-

liams, first printed in 1914, is of especial interest

now on account of the scheme of proportional

representation for the proposed Irish senate and

house of commons, and the very considerable

minority which forced the matter as applied to

the other parts of the United Kingdom before

the British house of commons in 1917.

The pamphlet is decideflly the most compact
and easily understood of the literature on pro-

portional representation. It summarizes the

arguments pro and con which have been devel-

oped previously and more elaborately presented
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in Humphrey's Proportional Representation,

1911. While the illustrations and applications

relate to British elections, they are of course

typical of all countries which have adopted

parliamentary government on the single mem-
ber district system. Especially useful are the

detailed instructions and rules for conducting

elections on the system of the single transfer-

able vote. The pamphlet also has a few pages

on the progress of the movement outside of the

United Kingdom.
John R. Commons.

*
Standards of Child Welfare is a report of the

proceedings of a conference on the subject held

under the auspices of the federal children's

bureau at the conclusion of its "children's year"

campaign, which covered the second year of

the war. The conference had for its purpose the

crystallization of the general educational and

interest-arousing values of the campaign, and

in addition to hearing a number of papers on

many special phases of child welfare work, it

appointed a system of committees to formulate

comprehensive standards for child care. The

list of those presenting papers to the conference

is a formidable one, as is also the list of commit-

tee members. The ground covered by the con-

ference includes both economic and social stand-

ards for child labor, health of children and

mothers, and care of children having special

needs. The report also contains the standards

drafted by the committees for the consideration

of the conference.

*
Municipal Reform in Philadelphia is the

title of a convenient little pamphlet giving a

summary of the provisions of the new Philadel-

phia charter approved by Governor Sproul on

June 25 after a legislative struggle of several

months. In an introductory summary Senator

Boies Penrose laments the fact that the new

charter "does not definitely and at once cut away
the incubus of partisan nomination, election and

responsibility for municipal rule. . . . but

nevertheless," he says, "Philadelphia, most con-

servative, most glorious and most American of

American cities, has in its new charter an instru-

ment and opportunity for advancement such as

has never been presented in its municipal history.

Given a full and free expression of public will at

the polls, it will take a tremendous forward step

among its sister cities, and forever repudiate the

brand of 'corrupt and contented.'
"

Venereal Disease Ordinances is a pamphlet,

issued by the United States Public Health Serv-

ice, containing a number of ordinances, each of

which has been in successful operation in differ-

ent cities and has been found effective in its

particular phase of the general fight on prostitu-

tion as the greatest cause of the spread of venereal

diseases. These ordinances are recommended

for municipal enactment with the suggestion that

in every case they be examined by competent
local counsel for changes dictated by special con-

stitutional, legislative, or charter considerations.

With each ordinance is an explanation of it and

of the object soughtto be accomplished by it.

*
Social Service Directory of Philadelphia is-

sued by the municipal court. This directory

lists alphabetically nearly 1,200 social ser\-ice

organizations in the city. A subject index con-

tains more than 2,000 classified activities of

such organizations. The book includes not only

organizations dealing with families, relief, chil-

dren, hospitals, and institutions—as in an earlier

edition—but also church social service, religious,

civic, and war service groups. The name of the

executive oflBcer of each organization is given,

together with a statement of its activities and

publications.

*
The Governors' Conference Proceedings for

1918, covering the tenth annual meeting of

governors, held at Annapolis (Maryland) in

December, contains several interesting papers

and discussions on questions of state policy with

regard to military organization, public employ-

ment, agriculture, education, labor, land, and

workingmen's compensation. They are of value

for their statements of policy already adopted in

certain states for the solution of some of these

problems, and are illuminated by such discus-

sions as bring out the natiu-e of modifications

required to adapt these policies to other states.

*
Madison Our Home.—The author has at-

tempted to cover in a small compass, and in a

form suitable for both school work and general

use, a mass of data referring to the city of Madi-

son, historically, politically, educationally, and

prophetically. The first heading in the table of

contents is "prehistoric period
—the Indians,"

while toward the end we find
"
effects of tobacco

and alcohol" and "politeness and courtesy."

The book has value, but would have had more if

it had not attempted to have so much.
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NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

Montreal Experiments with Administrative

Commission.—The city of Montreal is passing

through an experiment in municipal government
that is worthy of careful study. This experi-

ment is an effort to solve municipal and political

evils from which the city has suffered in the past,

or at least to gather ex-perience upon which a

solution may be based. An understanding of

the situation may perhaps best be had by recall-

ing that in 1910 a board of city commissioners

responsible to the city council was appointed in

an effort to inject better politics in the govern-

ment of the city. But the aldermen were not

prepared for public finance, which means higher

taxes in order to keep a fair balance between

revenue and expenditure. The tax rate had

long been at one cent on the dollar, plus the

school tax, and the council preferred to pile

up the public debt rather than increase the

tax rate.

The borrowing power was at 15 to 12 per cent.

of the assessed value of real property. The

council and its commissioners went the limit.

The public debt of Montreal at present is $120,-

000,000. The assessed value of real property is

$700,000,000. The finances of this great,

wealthy city, the headquarters of railway,

financial and industrial corporations in Canada,

demanded attention. Something had to be

done, and of a decisive character.

It is sometimes difficult for the legislative

assemblies of Illinois and New York to find out

just what the reformers of Chicago and New
York cities really want. So it was in Montreal.

Sir Lomer tried in vain to learn what the people

of this city wanted. He decided to appoint a

commission that would be responsible to the

provincial government, selected his men, and

set them at their task.

Since April, 1918, this body, known as the

administrative commission, consisting of five

members, has been a part of the municipal

government, co-ordinate with the mayor and a

council composed of the mayor and one alder-

man for each of the twenty wards into which

the city is divided. The general administra-

tion of the city rests with the administrative

commission, subject to certain restrictions.

Its resolutions, by-laws, and other acts are sub-

mitted to the city council in connection with

annual and supplementary budgets; it has no

authority over the variation of funds, appro-

priations of the proceeds of loans, taxes and

licenses; it caimot alter by-laws, except those

defining the attributes and duties of the munici-

pal officials and employes; nor has it authority

to grant franchises or privileges, or to make

annexations. All other powers formerly vested

in the mayor and aldermen are now held by the

commission.

The city council may by a majority of three-

fourths of its members reject or amend the

commission's reports within 30 days of their

receipt by the city clerk, or within 60 days in

the case of a by-law; otherwise they are deemed

to be adopted, notwithstanding any provision

to the contrary in the charter or in any general

or special act. The council cannot, however, in

amending the reports of the commission on ques-

tions of finance, increase or apply to other

piu"poses the appropriations recommended, nor

add new ones. The approval of the mimicipal

electors, when required by the city charter,

still subsists.

After having this system of administration

in effect for more than a year, there is a division

of opinion as to its wisdom. Many supporters

of good government believe that it gives a much

better result than its predecessor. It is asserted

that the administrative commission has con-

siderably reduced the staff in various city de-

partments, has made a general clean-up of the

police and detective departments, and has re-

duced the divisions and sub-divisions of different

branches of work, giving greater responsibility

to the head of each department. Moreover the

greatest advantage of the administration com-

mission, it is claimed, will not show immediately;

it is predicted that in a few years there will be a

material reduction in the wire-pulling for politi-

cal appointments, which will be made by the

actual administrators on the basis of merit.

Despite this prediction for the future, others

who advocate the administrative commission

look on it only as a temporary expedient whose

strength lies in the fact that the Liberal party

628



1919] NOTES AND EVENTS 629

in power in the province is so strong that it

can put through its policies against ordinary

opposition so long as they are honorable and

business-like. But even many who indorse the

course of the administrative commission are

frank to say that from the viewpoint of demo-

cratic government its appointment is the hardest

imaginable blow to <!omocracy.

On the other hand there are many equally

warm adherents of good government who are

open and emphatic in their criticism of the com-

mission, as to both its appointment and its

policy. The fact that it is a non-elective,

unrepresentative body is not their only objec-

tion. A second weakness, they allege, is the

decision of the commission to hold its sessions

behind closed doors. Apparently the com-

mission has aggravated the feeling against it by
not taking the public into its confidence, and

while reasons may be adduced against public

sessions, it is felt that at least the 20 aldermen

who form part of the city government should be

kept in close touch with the commission. Lack-

ing this, the friction between the two bodies has

resulted in deadlocks which have been detri-

mental to the city's interests.

There is also decided criticism because of the

large increase in taxation made by the com-

mission without materially improving the physi-

cal aspect of the city. The increased income has

been absorbed by larger salary expenditures and

increased cost of materials. This explanation

is admitted to be sound, but the retort is made

that the commission has inexcusably blundered

in some of its reorganization schemes, notably

the amalgamation of the police and fire depart-

ments, which resulted in an expensive strike, and

the handling of the aqueduct improvements in a

way that paralyzed Montreal for a time. Much
criticism is also directed against the commission

for not using the legal means in its power to pre-

vent the operation of the new tramway fran-

chise until this franchise was approved by the

people or by their elected representatives. By
those who criticise the commission it is claimed

that the commission's improvements in adminis-

tration are minor ones, not such as are demanded

by the city's growth.

The honesty of the commissioners has not

been questioned by any; but many citizens place

greater emphasis on their own elective preroga-

tives. That this feeling is widespread and

genuine seems evident by the pledge given by
the provincial government, at the last election,

to modify the law as the people of the city desire.

It seems now a matter of crystallizing this desire.

*
Dlinois to Select State Depositories on Com-

petitive Basis.—A substantial advance was made
at the recent legislative session in Illinois by the

passage of a bill providing for the selection of

state depositories on the basis of competitive

bids, for a full accounting for all interest-earnings

on state funds, and for giving full publicity to all

matters connected with the handling of state

funds.

A glance at the very brief old law regarding

the deposit of state moneys is sufficient to show

the need of a more definite and complete statute,

as a matter of common business prudence. That

law requires only that the state treasurer "shall

deposit all moneys received by him on account

of the state within five days after receiving

same in such banks in the cities of the state as in

the opinion of the treasurer are secure and which

shall pay the highest rate of interest for such

deposits." Although the present law, which

was enacted in 1908, through the efforts of Sena-

tor Morton D. Hull, was then an important gain

for the public, it is by no means adequate to meet

the needs of the situation and especially has

failed to give necessary publicity to the handling

of public funds.

Comparisons between the interest-earnings

of the state and those of Cook county and

Chicago, both of which select their depositories

competitively, show that the county and city

interest-earnings are substantially larger than

those of the state in proportionate to the average

deposit balances carried in banks. It was at

the correction of this inequality that the new

law was aimed.

The new statute is drawn upon the theory

that the state treasiu-er shall designate all

depositories and shall continue responsible for

all moneys in the state treasury. In this respect

it differs from the Cook county law and from

the laws of other states, these laws in almost all

cases providing for the selection of depositories

by a board, relieving the state treasurer of

liability. It was thought best to draw the bill

on the theory that the treasurer shall act and

shall remain liable, because of decisions of the

supreme court of Illinois. Under the cases of

Peo-ple ex rel Gullet V. McCitUough, i5i 111. 9

(1912), and Fergus v. Russell. 270 111. 304, it

seems necessary to leave the treasurer as cus-

todian of state moneys. Under these decisions
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it is clear that the legislature may regulate the

functions of a constitutional oflBcer, but that it

may not withdraw such functions.

The new law provides that the state treasurer

shall deposit all public moneys received by him,

within five days after receiving them, in such

banks as may be authorized to receive deposits

under its terms, and that the interest on such

deposits shall be the property of the state of

Illinois. Adequate provision is made for invit-

ing competitive bids for state deposits and for

opening them publicly. The state treasurer is

required, to examine the last official statement

of assets and libilities of each bank bidding for

deposits, and formally to approve or reject each

proposal. His approval of a proposal does not

confer any right upon a bank to receive deposits,

and no moneys are to be deposited in any bank

until approved securities are deposited with the

state treasurer equal in market value to the

amount of moneys deposited. P^o^^sion is

made for two classes of depositories, active and

inactive, and for obtaining separate bids on each

class. The state treasurer must designate one

or more active depositories, and money deposited

in the inactive depositories shall be used only

when that deposited in active depositories is

insuflBcient. The law clearly states that "the

making of a personal profit or emolument by the

state treasurer out of any public moneys, by

loaning, depositing, or otherwise using or dis-

posing of the same in any manner whatsoever,

shall be deemed a felony" punishable by im-

prisonment of from one to ten years.

*
Oregon Has a New County-Budget-Makiiig

Plan.—A novel and significant step in the mak-

ing of county budgets has been taken in Oregon,
where a new law provides for the creation of a

tax-supervising and conservation commission in

each county having a population of 100,000 or

more. The commission, consisting of three

members appointed by the governor and serving

without compensation, has advisory jurisdiction

over all the county boards, school boards, com-

mon councils of municipalities, and all other

municipal bodies authorized to levy a tax upon

property within the county. The commission is

required to keep careful record of all taxes levied,

all indebtedness incurred by the county, and the

cost of running all the varied governmental
functions in the county. It may also inquire

into the management, accounting, and systems
of each department of the county, and make sug-

gestions tending to conserve the public money
and increase the efficiency of departments.

The county commissioners and the tax-levy-

ing bodies are required to submit to the tax-

supervising and conservation commission, by

September 1, each year, their estimate of the

annual budget deemed necessary for all county

purposes for the fiscal year beginning on the

first of the following January, this budget to

show in succinct and plain language each particu-

lar item to be expended. After a full, public

hearing the commission is to report back to the

various tax-levying boards the result of its find-

ings with respect to the expenditures proposed

in the budget
—without, however, increasing any

of the estimates—and shall advise these bodies

severally to levy a tax in accordance with its

findings. These recommendations are to be

advisory only, but in order that the taxpayers

may be fully informed as to how the public

moneys are expended, the commission is required

to compile a complete and comprehensive report

of the budgets presented to it, those recom-

mended by it, and those finally adopted. Fur-

thermore, the oath of office prescribed for the

members of the commission requires each mem-

ber to swear in part that he will endeavor to

secure economical expenditure of public funds

sufficient in amount to afford efficient and eco-

nomical administration of government in the

county for which he has been elected, and that

he will perform said duty without fear, favor, or

compulsion, and without hope of reward.

The intent of the law is plainly to create a

central clearing house and financial laboratory
—

if so mixed a figure may be used—particularly

to co-ordinate and harmonize the needs and tax-

ing power of widely diversified county agencies,

and through this system to promote efficiency

and economy equally. The provisions of the

law are promising, and its operation will be

watched with interest from all parts of the

country.

*
Investigation of Administrative Agencies in

Ohio.—A joint resolution passed at the last ses-

sion of the Ohio legislature provides for a com-

mittee to investigate state departments, state

boards, commissions and bureaus, for the pur-

pose of determining whether greater efficiency

and economy can be obtained by reorganization,

combination and consolidation. The history of

Ohio's development of administrative machinery

coincides with that of all other states in respect
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to the overlapping and conflict of various ad-

ministrative agencies created from time to time

as governmental functions have multiplied and

become complicated. A joint legislative com-

mittee consisting of three senators and three

representatives is to survey the situation and

report recommendations for eliminating waste

and increasing efficiency.

Don C. Sowers, formerly a member of the

staff of the Dayton municipal research bureau

and now secretary of the Akron bureau, has been

appointed secretary of the committee. Gaylord

C. Cummin, formerly city engineer of Dayton
and later city manager of Grand Rapids and

Jackson, Mich., but now of New York, and L. D.

Upson, former director of the Dayton municipal

research bureau, now of Detroit, will be called by
the legislative committee for consultation.

W. H. Allen, New York, is a third expert that

has been summoned to assist in the investigation.

The committee has before it facts gathered by
C. B. Galbreath, state librarian, showing what the

effect has been in 21 states of the union where

attempts have been made to simplify state

governments.

Municipal Ownership for St. Louis Street

Railways.
—The St. Louis street railway situa-

tion is as quick-changing as a slap-bang "movie"

picture. Shortly after the appointment of the

receiver^ the street railway men's union made a

demand for a 60 per cent increase in wages and

the eight-hour day. The state public service

commission, chosen as arbitrator, granted the

men practically all they desired, giving them a

schedule of 50 cents an hour for the first three

months, 55 cents for the following nine months,

and 60 cents an hour maximum.

Receiver Wells thereupon asked for a ten-cent

fare and the elimination of transfers. The com-

mission's decision, handed down on September 10,

granted an eight-cent fare, as expected, two

tickets to be sold for 15 cents, and 50 tickets for

$3.50.

The civic league immediately announced that

it had advisedly not appeared before the com-

mission, because
"
the street railway problem has

gotten beyond the state commission stage," and

1 See National Municipal Review, vol. viii, p. 412.

in a public statement initiated a campaign for

municipal owner-ship.

To attain municipal ownership, the league

recommended: (1) The recapture of all the

company's franchises at the earliest possible

moment. It thought that a splendid oppor-

tunity was now offered, on the basis that the

company's franchises were forfeited because of

the granting of the increased fare, and the com-

pany's allegation that it could not run on the

five-cent fare basis. (2) Elimination of the

state public service commission's control of St.

Louis utilities. Such control was objected to

not merely because of the action of the present

state body, but because the system itself was at

fault. State commissions are too far aloof from

the people. In addition the division of powers

between city and state leads to deception on the

people, the city officials blaming the state body

for the results of their acts and the state body

laying the fault at the door of the city. (3)

Amendment of the state constitution to raise

the municipal bonded indebtedness limitation

for revenue-producing utilities and to allow cities

to issue bonds on the utility property itself.

As the result of this report, the tenth ward

improvement association immediately requested

of the governor a special session of the legisla-

ture to consider elimination of the state public

service commission control of St. Louis. It is

not likely that the governor will grant this

request. If he refuses to do so, the association

states that it will seek to secure its object by

initiative petition. The citizens' referendum

league has also begun an initiative campaign for

the purchase of the street railways by taxation,

and for a free street car system. It is doubtful

whether this movement will go very far.

It seems likely, however, that the suggestion

made by the civic league will receive sufficient

approval during the next two years to be adopted

both by the City of St. Louis and the state legis-

lature. In that event municipal ownership will

be the sequel to the present receivership. In

fact, Consulting City Engineer C. E. Smith has

since announced his conversion to the munici-

pal ownership idea in a letter to the Federal

Electric Railway Commission, and to the

elimination of state commission control.

Louis F. Budenz.
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n. POLITICS

F>roportional Representation Election in Scot-

land Refutes Arguments of Critics.—In the

recent Scottish local elections proportional

representation has been tried on a larger scale

than probably ever before, and the election has

been an undoubted success.

The election was held under a new act setting

up education authorities for every county and for

the "scheduled burghs"
—

Edinburgh, Glasgow,

Leith, Dundee and Aberdeen—thus, except in

urban areas, largely increasing the size of the

districts by which the authorities are elected.

Every burgh and nearly every county was sub-

di^'ided into electoral areas or constituencies,

returning, in some cases, as many as nine or ten,

and in others as few as three members. Each

county and borough had a separate returning

officer, who was, as a rule, responsible for several

constituencies and for the conduct of several

elections. Without exception, according to the

London Times, the returning officers found that

the regiJation for counting the votes, which

certain members of the House of Commons
denounced last year as a Chinese puzzle, worked

with perfect smoothness.

The same authority states that although the

returning officers and electors were all new to

their work, there was nowhere any hitch. The

returning officer for Glasgow coimted in one

day no fewer than 124,000 votes, spread over

seven electoral divisions of the city, each of which

had to have a separate count. A single con-

stituency of 250,000 voters could easily have

been counted in the same time. A similar story

of clockwork efficiency was reported from every

center.

The gloomy prophecies as to the number of

spoiled papers that would result from the pro-

portional representation plan of voting have been

falsified by the result. The best record is, per-

haps, that of Perth, where the local Rotary
Club accepted as one of its privileges the task of

instructing electors. The number of spoiled

papers from all causes there was 69 out of

a total of 6,054, or 1.1 per cent. In Glasgow
there were 2,570 papers spoiled from all causes

out of a total of 124,107, a little more than 2 per

c-ent. In Edinburgh 486 out of 24,747, or, again,

2 per cent. In some places it was higher
—for

example, in Buteshire and in Sutherland nearly

3 per cent.

The results of the elections, as shown by the

official "result sheets," on which the process of

counting and transferring votes is recorded,

also demonstrate the intelligent purpose with

which preferences were marked. Preferences

were not—as opponents of the system prophe-

sied—marked at random. Electors marked

the candidates of their own parties in the order

of their preferences. Thus, in Glasgow, the

Rev. Canon O'Brien (Catholic) had 4,112 surplus

votes; of these, 4,029 went over to a second

Catholic candidate, Quin. In the Clydebank
Division of Dumbarton, Miss Rae, a Labor

candidate, had 207 surplus votes; of these 191

went over to Frazer, another candidate of the

same ticket. Moreover, where candidates were

not standing as a group, or at best formed part

of some very loose organization, the indication

of reasoned purpose behind the expression of

preferences was equally clear.

The elections established more than the

efficiency of the electoral machinery of the single

transferable vote; they also fidfilled the promise

of fair representation to all parties. As an

example we may examine one division of Glas-

gow—Govam,^ Tradeston and Pollok. There

were nine seats, eighteen candidates, 25,572

valid votes, and the quota (the number which

assured the election of a representative), was

2,558. The aggregate Catholic vote was 6,204,

or two quotas and 1,008 votes; they secured two

representatives. The Labor vote was 2,362, or

a little less than a full quota. The Catholic

surplus assisted this group and Labor succeeded

in securing one representative. The CoSpera-

tors polled 1,418 votes, considerably less than a

quota, and they failed to return a representative.

The other nine candidates were either unorgan-

ized or loosely organized, and represented what

may be called progressive middle and non-

Catholic opinion. They polled 15,588 votes, or

six quotas and 240 votes, and this group secured

six representatives. The representation of

those who voted could not possibly be more fair,

*
Baltimore's Mayoralty Election.—The recent

mayoralty election in Baltimore, Maryland, in

which a democratic majority of 10,000 (estab-

lished in the congressional election of 1918) was

converted into a republican majority of 10,000,

furnishes many interesting considerations to
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students of the political situation. In any
attempt to understand the result the spring

primary must be taken as a background. Mayor
Preston, democrat, who has held office since

1911, was again a candidate at the primary, but

was defeated for his party's nomination by

George W. Williams. Mayor Preston's defeat

was brought about by a number of factors.

First of all, he was opposed by the so-called

"state crowd," by many persons whom he had

offended, and by a large contingent in the newly
annexed territory which resented his activity in

bringing them into the city. Many voters were

also influenced by the criticism against his ad-

ministration of some of the schools, and against
the salaries of teachers. In the opinion of

many he had done all that could have been done

in view of the war conditions; but some people
found fault because he failed to build new schools,

while he found a way to go ahead with the

widening of St. Paul street and with radical

changes in the layout of Mt. Vernon Square.

Early in his first term he dismissed several excel-

lent and eminent gentlemen from the school

board because they would not remove the super-

intendent. Although he was re-elected since

then (in 1915) by an unprecedented majority,

many people took the present occasion to visit

their punishment upon him for this dismissal,

claiming that in 1915 they had to vote for him
as the only escape from a more objectionable

candidate. Another grievance grew out of his

treatment of a former health commissioner who
was generally believed to have earned Mayor
Preston's disfavor because of an unwillingnesa

to take orders.

George W. Williams, who defeated Mayor
Preston for the democratic nomination, is an

exceptionally well qualified man, standing high
at the bar, and having a record for courage and

unflinching fidelity to duty as a member and

president of the park board. Considering his

standing, the manner in which he won the nom-

ination, and the democratic majority at the

preceding congressional election, it is doubtful

whether anjone can fully account for all of the

influences leading to Mr. Williams defeat. It

seems probable that national issues, although not

discussed in the campaign, were a considerable

factor, and that William F. Broening, the suc-

cessful republican candidate won many demo-

cratic votes because of widespread dissatisfac-

tion with the national administration. In

addition to this, it is contended that Mr. Wil-

liams was both "knifed" and "traded" by the

"city ring," and that everyone knew he would
be. Hand in hand with this is the probability
that Mr. Williams lost favor with the independ-
ent or "anti-ring" votes because he was believed

to be supported by the "state ring." These

apparently were the major reasons for his defeat.

Beyond this an analysis of causes is unsatis-

factory. It is worthy of note, however, that in

both the mayoralty election and the democratic

primary the defeat of the vanquished seems

more significant than the success of the victor.

*
Politics and Education Again Clash in

Chicago.
—The involved status of the Chicago

board of education has been further conplicated

by recent events and is now awaiting adjudica-
tion by the courts. Simidtaneously with the

ousting of the 11-member board in October,

1918, by judicial order,i the old 21-member
board was placed in control of the school system
until such time as the mayor and city council

might agree on the personnel of the smaller

board provided for by the law of 1917. With
this change the superintendent of schools

appointed by the ousted board resigned his

office. The old board, heeding the suggestion
of five civic organizations of the city, appointed
a commission of citizens charged with finding

the candidate or candidates available and best

qualified to fill the position. Last March, upon
the unanimous indorsement of this commission.
Dr. Charles E. Chadsey, of Detroit, was elected

superintendent at a yearly salary of $18,000.

Two months after his re-election in April,

Mayor Thompson submitted a new set of nom-
inees for the 11-member board to the city coun-

cil, which for four years has been the stronghold
of good government in Chicago and had on

three separate occasions refused to concur in the

appointment of school trustees selected by the

mayor. On this occasion, however, 31 Sullivan

democrats, with a few independents, joined the

Thompson republicans in delivering the city

council to the mayor by confirming the mayor's

appointees, and establishing the new board in

the control of what is known as the "solid six,"

with the five other members of like sympathies.

As was to be expected, the new board displaced

Dr. Chadsey at its first meeting, apjxiinting

Peter A. Mortenson, of Chicago, in his place.

These deplorable developments, however,

•See N.^tionalMunicip.vl Review, vol ^iii,p. 196.
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are not final. The state's attorney has brought

court action to challenge the qualifications of

the members of the new board, alleging that

two of them are holding oflBce for terms in which

no vacancies existed, and that the other nine

are holding oflBce for terms which exist neither

in fact nor in law. Likewise it is alleged that

Mr. Mortenson is not entitled to the ofiice of

superintendent as no vacancy existed when he

was elected.

III. JUDICIAL DECISIONS

Zoning.
—TVTiere the city of Columbus,

Ohio, had passed an ordinance forbidding filling

stations in residential districts without the con-

sent of two-thirds of the property owners nearby,

it was held in State v. Dauben^ not necessary for

the owner of such a station to get such consent

for the purpose of impairing, remodelling, or

rebuilding a filling station. The building inspec-

tor who in this case had refused to issue a permit

was ordered to do so. The effect of the ordi-

nance was held to be prospective and specifically

to except stations already in existence.

A Los Angeles residence-district ordinance,

providing that in order to establish an industrial

district within a residence district it is neces-

sary to get a petition signed by property owners,

was held to be constitutional and to apply to

laundries in the case of Sam Kee v. Wilde}

The upper court reversed the lower in this case

without much discussion, simply citing decisions

of the California and United States courts.

In another California districting decision,

the case of Boyd v. the City of Sierra Madre,* it

was held that a municipality had power by
ordinance to divide its territorial limits into

business and residence districts, and to prohibit

in the residence districts the maintenance of

any corrals wherein mules and burros are kept

for hire, the keeping of such corrals in a popu-

lous city being a nuisance. This ordinance also

forbade such corrals in the business district

without a permit from the city board of trus-

tees. This feature of the ordinance was also

approved by the court.

 
Heavy Loads.—One Froelich was found

guilty of violating an ordinance prohibiting

loads in excess of ten tons being driven over the

streets of Cleveland without the permission,

under specified circumstanc-es, of the director

of public service. It was contended on appeal

that the city ordinance was invalid and void for

« 124 N. E. 233.

« 183 Pacific 164.

• 183 Pacific 230.

the reason that it was a local police regulation in

conflict with general laws and, therefore, repug-
nant to section 3, article 18, of the constitution,

which reads: "Municipalities shall have author-

ity to exercise all powers of local self-govern-

ment and to adopt and enforce within their

limits such local police, sanitary and other sim-

ilar regulations, as are not in conflict with gen-
eral laws." The court held in Froelich v. City

of Cleveland* that the city had the power to

pass such an ordinance, not by grant of the legis-

lature, but under express authority of the people
of the state given in the constitution. The

majority opinion distinguished this case from

that of Cleveland Telephone Co. v. Cleveland^ in

which it was decided that Cleveland did not

have the power to fix its own telephone rates.

Judge Wanamaker who dissented in the tele-

phone case, agreed with the majority opinion
in this case except for what they had to say about

the Cleveland telephone case. Judge Jones

dissented vigorously on the ground that a state

law already permitted motor trucks weighing
twelve tons to be operated over public streets

and highways within the state, and maintained

that as the state had legislated on the subject

the city had no power to do so.

*
Traffic.—St. Louis enacted an ordinance

providing that "drivers must as all times

comply with any direction by voice or hand of

any member of the police force as to stopping,

starting or departing from any place." In the

case of City of Si. Louis v. Allen^ a chauffeur

brought the wife of his employer down town in

an automobile, and kept the machine standing
in front of a large oflBce building where there

was a sign, "Don't stand between these posts."

After remaining there for some 15 or 20 minutes

he was requested by the elevator operator of the

building to move on. Failing to comply with

this request, a policeman gave similar orders,

« 124 N. E. 212.

»121 N. E. 701.

• 204 8. W. 1083.
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and defendant told him that he would remain

where he was until the return of the lady for

whom he was waiting. He was thereupon
arrested and convicted of violating the ordi-

nance. This conviction was affirmed by an

intermediate court, and the case finally carried

to the supreme court of Missouri, which reversed

the lower court, indicating that in this instance

the city authorities may have been morally right

and the defendant in the wrong, but said, "The
ordinance here involved puts the citizen in the

arbitrary power of the officer, regardless of the

circumstances of the case. Its invalidity is so

glaring that the respondent has not cited any

authority to uphold it."

*
Civil Service.—The New York supreme

court of Bronx county, decided in O'Reilly

v. Lends'- that where a certain man was the

only one certified by the municipal service

commission as eligible for appointment as ward-

en of a farm belonging to the city of New York,
he was not by that fact entitled to the appoint-

ment, and the fact that the commissioner of

correction persuaded him to decline the appoint-
ment would not make the appointment of

another candidate from a subsequent certified

list of three in violation of the civil service law.

Another civil service decision of the same
court in the case of People v. Hogeboom^ was
that under the statute of 1919, chapter 476,

relating to the police department of the city of

Mt. Vernon, the appointment of police sergeants
from the rank of patrolman is at the pleasure of

the police commissioner, so as to free such ap-

pointees from the civil service provisions of the

constitution, statutes and rules of the civil

service authorities of the city.

*

Sunday Sports.
—An ancient Sunday law

passed April 22, 1794, came up recently for inter-

pretation in common pleas court No. 5 in Phila-

delphia. An injunction was sought against the

mayor and park commissioners to compel them
to rescind a resolution of the commissioners

which directed their chief engineer to permit the

orderly playing of all outdoor games in Fair-

mont Park on Sundays under the same regula-
tions as on all other days, and to prohibit them
from licensing or permiting any outdoor games
in the park on the Sabbath. In construing this

» 173 N. Y. Sup. 214.
» 173 N. Y. Sup. 417.

old law, passed 125 years ago, the court felt that

changed conditions within the community, the

general opinion of the public with regard to the

act, the broad sympathy entertained by many
with those principles which recognize that the

law is the subject of growth and its enforcement

determined by the social needs of the community,
must be considered. The court commented

upon the fact that so many men called for mili-

tary service were found to be suffering from

physical defects due in a large measure to lack

of proper outdoor exercise. It commented also

on the great part that games and sports on Sun-

day afternoons had had in keeping up the morale

of the men in the military camps and that it in

no way interferred with religious instruction.

The prayer for the injunction was consequently
refused.

*
Woman Suffrage.

—In the case of Vertrees

V. State Board of Elections^ the supreme court of

Tennessee denied an injunction against the oper-

ation of the woman suffrage law. The princi-

pal objection urged against the law was that it

was permitting women to vote without the pay-
ment of a poll tax such as the men had to pay.
The court held that this act did not discrim-

inate against the men because the act has noth-

ing to say about such a poll tax. The leg-

islature had simply failed to pass such an act

imposing a poll tax on women. The court also

decided that in so far as the act permits women
to vote after six months in a county, it does

not repeal the Nashville charter requiring six

months residence in the city and, therefore, does

not descriminate in favor of the women by allow-

ing them to vote after a shorter residence than is

required of male voters.

*
Franchise Rates.—The city of Memphis

asked for an injunction against the railroad com-
mission to prevent them from hearing a petition

of the street railway company to increase their

fare above five cents. The basis of the bill was
that chapter 49 of the acts of 1919 was uncon-

stitutional and void. In the case of the City

of Memphis v. Enloe* the supreme court of Ten-

nessee disposed of the objections seriatim, hold-

ing that the act was not invalid because it

embraced more than one subject, that it did not

make an arbitrary and illegal classification, the

city not being entitled to complain against such

• 214 S. W. 737.

* 214 S. W. 71.
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classification, that the provisions requiring a

depreciation account and the permission of the

commission for the right to issue stock is not an

arbitrary classification or descriminatory, and

that the act extending the power of the commis-

sion to fix rates previously fixed by ordinance

is not invalid as impairing the obligation of a

contract.

The supreme court of South Dakota in the

case of Waterfown v. Watertoum Light & Power

Co} held that while the city council cannot bind

its successors in the exercise of the police power,

it can when properly authorized make a contract

for the rendering of public service by corpora-

tions in which the rates to be charged are fixed,

which contract is no more subject to impair-

ment than the contract of individuals. Under

a franchise granting an electric light company
the right to charge a maximum rate for electricity

or a less rate and requiring it to furnish service

under reasonable regulations to be approved by
the city council, the electric light company could

> 173 N. W. 739.

change its schedule of rates without the consent

of the city council so long as it did not exceed

the prescribed maximum.

Contamination of Water Supply.
—The rule

that when there are several possible causes

of injury, the plaintiff must prove that his

injury was sustained by a cause for which the

defendant is responsible, is complied with where

such fact is shown with reasonable certainty.

In Stubbs V. Rochester^ the New York court of

appeals held that evidence that a city water sup-

ply was badly contaminated, ihs\ there was an

increase in typhoid cases durmg such period,

there being medical opinion that plaintiff's

attack of typhoid was due to such contamina-

tion, held to make a jury question whether plain-

tiff contracted typhoid through drinking con-

taminated water instead of through some other

possible cause.

Robert E. Tract.

»124 N. E. 137.

IV. MISCELLANEOUS

Motion Pictures to Advertise Omaha.—The

Omaha chamber of commerce has projected a

novel kind of motion pictures to advertise its

city. Instead of the stereotj'ped city-advertis-

ing films that lack human interest and have little

more than a local appeal, a picture drama has

been worked out in which the story of Omaha is

interwoven with a story of love and adventure,

entitled "When East Meets West." The pic-

ture begins with a Missouri river scene showing
the explorers Lewis and Clark turning their

canoe toward the shore to camp for the night

in 1804 on the present site of Omaha. Pow-

wows and Indian dances follow.

In 1919 there comes another explorer, a young
aviator, out from New York to visit the Red
Cross girl he met in France. She takes him

about to show him the town. They visit the

great transcontinental railroad yards and the

acres of stockyards. They spin over beauti-

ful boulevards, through blooming parks, and,

at a slower rate, down busy commercial streets.

The young aviator wants to see Omaha indus-

tries and something of the country beyond the

city limits. It turns out he chose a fortunate

time to "go West, young man," for Ak-Sar-Ben,

Omaha's carnival, is on. He invites the girl to

an airplane ride, and thus views what the city

looks like from the clouds. In the end, he

decides he likes the town as well as the girl
—and

stays with both.

It is stated that society women and leading

business men of Omaha will play rdles in this

picture drama and that the film will be shown

on a wide national scale. There is nothing

essentially different between this projection and

many straight picture dramas, such as those in

which the cowboy hero visits Broadway, except

that the thing is done deliberately for advertis-

ing purposes. With proper skill the idea may
be used effectively for advertising municipalities

through the medium of motion pictures.

«
The New York City Club has elected Raymond

V. Ingersoll its secretary in place of Richard V.

Harrison, who has resigned. Mr. Ingersoll

comes to the oflSce well equipped for the work,

as he has served as a city magistrate and super-

intendent of public parks, as well as abroad in

the Y. M. C. A. during the war. He has been

affiliated as an oflBcer and a member of important

committees of m iny civic organizations and is

now the treasurer of the National Municipal

League.
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ADMINISTRATIVE CONSOLIDATION IN
STATE GOVERNMENTS'

BY A. E. BUCK

I—INTRODUCTION practically not at all. More than a

.,.. century ago our national administration
What Administrative Consolidation Is was organized into a few departments
Already the term "administrative largely upon the basis of a co-ordinate

consolidation,
"
as applied to state gov- grouping of the functions to be per-

emments, has come to have a very formed. Since then other departments
definite meaning. It is, in brief, the tave been added from time to time as

reorganization of the several offices and new fields of work have developed until

agencies concerned with the adminis- the present number is ten. These ten
tration of the state's affairs into a few departments perform practically all

co-ordinate departments with heads the regular administrative functions of

appointed by the governor and respon- the national government. Recently,
sible to him. Integration of the ad- however, a few quasi-legislative func-

mmistration is thus brought about; tions, as the regulation of interstate

useless and obsolete ofiices and agencies commerce, have been vested in special
are abolished, and related functions boards or commissions, but usually
are grouped under the same depart- any new administrative work is placed
mental management. Responsibility under one of the existing departments.
for the administration is fixed,

—the The department heads are appointed
governor and his few department heads by the president with the approval of

are placed in the hmelight of public the senate and serve at the president's

opinion. The eflFective operation of an pleasure. In practice the senate's
executive budget system becomes pos- approval is merely a matter of form,
sible, since the governor is no longer and the president is as free in the choice

hampered in the formulation and exe- as in the removal of the department
cution of the financial plan by numer- heads. Collectively the department
ous and independent administrative heads form the president's cabinet
officers and agencies. which meets with him for the discus-

.... . ^ sion of matters relatmg to the adminis-
Admimstrative Consolidation Not a New tration.

Idea in American Government
^
During the last twenty years munic-

Administrative consolidation is not a ipal administration has been organized
new idea in the government of this and reorganized along the lines of

country, even though it is but just be- consolidation. Up to the present time
ginning to be applied to state govern- about four hundred cities have adopted
ments and to county governments the commission form of government,

1A more detailed treatment of the subject by
*^^ essential feature of which from the

the writer of this article appears in a "Report on standpoint of administrative organiza-
Retrenchment and Reorganization in the State tion is the grouping of all offices and
Government," recently published by the New agencies of the city under a few de-
York State Reconstruction Commission. partments, usually five, each under the

630
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control of a single commissioner. Out
of the commission form of city govern-
ment has been evolved very recently
the city manager plan in which the

commission becomes mainly a legisla-

tive body and chooses the manager who
exercises supervisory control over the

whole city administration organized
into a few departments. More than

one hundred and thirty cities have

already adopted the city manager form
of government.

Consolidation Movement in State Gov-

ernments

The movement for the reorganiza-
tion and consolidation of state admin-
istration began about ten years ago.
In 1909, and again in 1911, the People's
Power League of Oregon proposed a

plan for the reorganization of the state

government, which was designed to

centralize administrative authority in

the governor. Its proposals, however,
were never adopted.
The New Jersey legislature of 1912

created a "commission on the reorgan-
ization and consolidation of different

departments of the state government
whose functions are interrelated."

The recommendations of this commis-

sion did not cover the entire field of

administration, but were confined

mainly to the setting up of certain

consolidated departments. The plan
of partial consohdation proposed by
the commission was largely adopted by
the 1915 legislature, which provided
for the establishment of departments of

conservation and development, com-
merce and navigation, taxes and assess-

ments, and shell fisheries. The 1916

legislature provided for the reorgan-
ization of the departments of labor and

agriculture, and the 1918 legislature

created a department of charities and

corrections (institutions and agencies)

under which are grouped all the charita-

ble and penal institutions of the state.

The first comprehensive plans of

administrative consolidation to be

proposed were those of Minnesota and
Iowa*. In 1913 the governor of Min-
nesota appointed a commission, and the

legislature of Iowa created a committee,
both of which conducted studies of

the administration of their respective
states. The Minnesota commission
with the assistance of Dr. E. Dana
Durand, former director of the United
States Census, pubhshed in 1914 two

reports in which recommendations
were made for administrative consoli-

dation and the adoption of a budget
system. In the matter of administra-

tive reorganization the commission

pointed out that the main defects of

the existing system were multiphcity of

independent branches, diversity of

form, and predominance of the board

system. The commission in its first

report recommended the establishment

of six departments, namely, finance,

pubhc domain, public welfare, educa-

tion, labor and commerce and agricul-
ture. Its second report eliminated the

department of finance. A few func-

tions, such as those of the civil service

commission and the tax commission,
were not included in the proposed
departments. The reorganization did

not affect the constitutional offices.

All the proposed departments, except
finance and education, were to have

single heads appointed by the governor.
The department of finance was to be
headed by the treasurer, a constitu-

tional elective officer, and the depart-
ment of education by a director

appointed by a board in turn appointed

by the governor. The several depart-
ment heads were to hold office at the

pleasure of the governor and were to

form the governor's cabinet, similar to

the cabinet of the president. The

iMoley, R., "The State Movement for Effi-

ciency and Economy," Municipal Research, No.

90.
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commission recommended that advis- other. Each department was to be

ory boards, the members of which were under the control of a single head

to be appointed by the governor with appointed by the governor. No legis-

overlapping terms, be attached to the lation resulted from the recommenda-

departments of public domain, welfare tions of either report,

and agriculture. While the work of New York was the next state to

this commission failed to accomplish consider seriously the subject of

anything for Minnesota other than administrative consolidation. A de-

probably the passage of a state budget tailed study of the existing organiza-

law in 1915, it has been of value tion of the state w^as made by the

because of its influence upon subse- department of efficiency and economy

quent consolidation plans. in co-operation with the New York
The Iowa committee engaged Quail, Bureau of Municipal Research pre-

Parker and Company, a firm of effi- paratory for the work of the consti-

ciency engineers, to make a survey of the tutional convention of 1915. The
state administration. The final report results of this study were published
of this firm was submitted to the early in 1915 in a volume entitled

committee late in 1913. This report "Government of the State of New
proposed the establishment of seven York: A Survey of Its Organization

departments: agriculture, commerce and Functions." Later the New York
and industries, public works, pubhc Bureau of Municipal Research was

health, public safety, education, and requested by the constitutional con-

charities and corrections. The gov- vention commission to prepare an

emor was to be the head of the depart- appraisal of the existing organization

ment of public safety, and the heads of of the state government. Accordingly,
the remaining departments were to be a volume was issued by the Bureau en-

appointed by the governor with the titled "The Constitution and Govem-

approval of the senate. There was ment of the State of New York"^ in

recommended in addition to these de- which the structure and methods of

partments a department of finance in the state government were analyzed,

which would be united the offices of Upon the basis of these reports and

auditor and treasurer, also a legal other information the convention fin-

department constituted by a union of ally adopted a plan of administrative

the offices of secretary of state and organization providing for the creation

attorney general. However, the con- of seventeen departments to perform
stitutional status of these officers was the administrative functions scattered

not to be changed. Almost a year after among more than one hundred and
this report was submitted to the com-

sixty existing offices, boards and agen-
mittee, it in turn prepared a report for ^ies. These departments were law,
the 1915 legislature. The committee's

finance, accounts, treasiu-y, taxation,
report provided for the grouping of

state, public works, health, agriculture,
practically all of the admmistrative

^^arities and corrections, banking, in-
functions of the state mto three de-

^^^^^^^ j^^^^ ^^^ industry, education,
partments designated as social prog- , ,. ..^.,. .- i •

•,^
• J .

•
1 1 r i? I. rr^^ public utilities, conservation, and cm!

ress, industries, and public saiety. Ine ^
. „, . n i 4.u i.

J- i. -u *• ee t.- +V, service. The comptroller and the at-
distribution oi functions among these

, i \^i ^ ^ j t ^i.

departments was somewhat arbitrary
Forney general both elected for the

and the agencies performing them were same term as the governor, were to be

in most instances independent of each ^Municipal Research, No. 61.
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the heads of the departments of finance Httle attempt to revive the movement
and law, respectively. The depart- for administrative reorganization and
ment of labor and industry was to be consolidation. The work of this corn-

headed by an industrial commission or mission will be taken up later.

a commissioner, as provided by law, in The first comprehensive plan of ad-

either case appointed by the governor ministrative consolidation was adopted
with the approval of the senate. The by Illinois in 1917 after a careful sur-

department of public utilities was to vey had been made of all the state's ad-

consist of two commissions, the com- ministrative agencies. In 1919 Idaho
missioners to be appointed by the gov- and Nebraska adopted consolidation

ernor with the approval of the senate, plans similar to that of Illinois. An
The chief administrative officer of the amendment to the ^lassachusetts con-

department of education was to be stitution ratified in November 1918

appointed by the regents of the state provided for the reorganization and

university. The department of con- consolidation of the administrative

servation was to be under the control agencies of the state into not more than

of a commission of nine members ap- twenty departments which were to be

pointed by the governor with the ap- constituted by statute. The 1919

proval of the senate for overlapping legislature recently enacted a law which
terms of nine years and ser^^ng with- will put this amendment into operation
out compensation. This commission in on December 1, 1919. The consolida-

turn was to appoint the executive head tion plan of each of these four states

of the department. The department of will be discussed at some length in

civil service was to be headed by a com- subsequent parts of this article,

mission of three members appointed In Oregon, Delaware and California

by the governor with the senate's plans for administrative consolidation

approval for overlapping terms of six have been recently proposed for the con-

years. The remaining ten departments sideration of the legislatures. These
were to have single heads appointed by plans, as well as that recently proposed
the governor and serving at his pleas- for New York, will be considered in the

ure. After the adoption of this plan of latter part of this article,

organization all new administrative The interest other states have re-

functions were to be assigned to one of cently manifested in the subject of

the existing departments, and no new administrative consolidation clearly

departments were to be created by the indicates a rapid spreading of the

legislature. The plan reduced the num- movement. The 1919 legislature of

ber of elective constitutional officers Ohio authorized the appointment of a

from seven to four, leaving only the joint committee to conduct investiga-

govemor, lieutenant governor, comp- tions and to prepare a plan of adminis-

troller and attorney general elective, trative consolidation for consideration

The proposed constitution, containing by the next legislature. The gover-
this plan of administrative reorganiza- nors of a number of states, notably
tion, was submitted to the people of those of Indiana, Vermont, North
the state in November, 1915, and was Carolina, Michigan, Minnesota, Ne-
defeated. Until the present year, vada and North Dakota, recommended
when the state reconstruction com- the consolidation of administrative

mission began its work, there has been agencies to their 1919 legislatures.
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II—CONSOLIDATION PLAN OF ILLINOIS

Survey of the State Administration

By an authorization of the 1913

legislature of Illinois a committee on

eflBciency and economy was appointed,

consisting of four members from each

house of the legislature. This commit-
tee was given the power to investigate
the work of the administrative agencies

of the state government with a view to

recommending consoUdation. An ap-

propriation of forty thousand dollars

was made for the employment of inves-

tigators and assistants. In the summer
of 1913 the committee organized a staff

under the direction of Professor John
A. FairUe of the University of Ilhnois.

As a result of the investigations con-

ducted by the staff and the hearings
held by the committee two reports were

issued,
—one a preliminary report in the

summer of 1914 and the other a general

report almost a year later. The last

report, a volume of more than a thou-

sand pages, contained the recommenda-
tions of the committee and the reports
of the staff investigators. Among the

defects of the existing administrative

arrangement as pointed out by this re-

port were lack of correlation, scattered

oflSces, no standards of compensation,

overlapping of functions, ineffective

supervision, no budget system, and

irresponsible government.

Recommendations for Consolidation hy
Committee

The committee on efficiency and

economy in its final report recom-
mended the consolidation of practi-

cally all the administrative agencies, ex-

cept the secretary of state, civil service

commission, board of elections and

legislative reference bureau, into ten

departments: finance, charities and

correction, education, pubhc works and

buildings, trade and commerce, agri-

culture, public health, labor and min-

ing, law, and military affairs. The

departments of finance, charities and

corrections, trade and commerce, pub-
lic works and buildings, and education

were to be under the direction of com-
missions.

The departments of agriculture, labor

and mining, and public health were to

be under the control of single heads

appointed by the governor with the

senate's approval. The attorney gen-

eral, a constitutional officer, was to

head the department of law. The

department of military affairs was to

continue as already organized. No
action was taken upon the recommen-
dations of the committee by the 1915

legislature.

Governor Lowden's Role in the Reorgan-
ization

Both in his primary campaign dur-

ing the summer of 1916 and in his in-

augural message Governor Lowden

urged the establishment of a budget

system and the adoption of a plan
of administrative consolidation. Im-

mediately after his inauguration work

was begun upon the drafting of a plan
of consolidation, using the reports of

the efficiency and economy commission

as a basis; however, "the specific form

of organization recommended by the

committee was, after mature dehbera-

tion, rejected as not conducive to either

strength, harmony or unity of admin-

istration .

' '

Apparently, the committee

had not been consistent in its recom-

mendations for the overhead organiza-

tion of the proposed departments:
some were to be administered by single

heads, others by boards. For example
the proposed department of finance

was to be under a state finance com-

mission, consisting of a state comptrol-

ler, tax commissioner and revenue com-

missioner, appointed by the governor
with the senate's approval, and the

auditor of public accounts and state
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treasurer, both constitutional elective

officers. The work of the department
was to be di\dded among members of

the commission. No responsible head

would have control of all the activities

of the department. Governor I.owden,

therefore, came to the conclusion that

while most of the general recommenda-
tions of the committee were good and

ought to be followed, its specific

recommendations for the overhead

organization of the departments were

not only "inexpedient, but detrimental

to administrative efficiency." It was

his desire that the reorganization should

follow a consistent and uniform plan,

which might later be made to include

the constitutional administrative offi-

cers, since it was deemed inexpedient at

that time to attempt a change in the

constitution. Accordingly, an act,

called the "civil administrative code of

Illinois," was drafted and passed the

1917 legislature.

Organization Under the Civil Adminis-

trative Code

The civil administrative code abol-

ished more than one hundred statutory

offices, departments, boards and agen-
cies and consolidated their functions

under nine departments, namely,
finance, agriculture, labor, mines and

minerals, public works, public welfare,

public health, trade and commerce, and

registration and education. These de-

partments do not include the functions

of the constitutional officers, the trus-

tees of the University of Illinois, the

civil service commission and several

minor and temporary administrative

agencies. The elective state board of

equalization was not at first included,

but it has since been abolished by the

1919 legislature and its functions placed
in the department of finance.

Each of the departments has a single

head, called a director, appointed by
the governor with the approval of the

senate for a term of four years (same as

that of the governor), beginning in

Januarj^ following the governor's elec-

tion. The directors receive an annual

salary varv'ing from $5,000 to $7,000.

Some of the directors are required to

have special technical or professional

qualifications. Forty-one subordinate

offices are created and attached to the

several departments, the annual sal-

aries of these ranging from $3,000 to

$5,000. While the manner of appoint-
ment of these officers is the same as

that of the directors, they are neverthe-

less under the control of the heads of

their respective departments. Each

department is empowered to appoint
its employees subject to the civil

service regulations of the state.

Wherever quasi-legislative or quasi-

judicial functions are included in the

work of the code departments, boards

have been provided to perform such

functions. These include an industrial

commission in the department of labor,

a mining board and a miner's examin-

ing board in the department of mines

and minerals, a tax commission in the

department of finance, a public utilities

commission in the department of trade

and commerce, a normal school board
in the department of registration and

education, and a food standards com-
mission in the department of agricul-

ture. The members of these boards

are appointed by the governor with the

approval of the senate. All serve for a

term of four years, except the members
of the tax commission and the normal

school board, which are appointed for

overlapping terms of six years. The
members of most of these boards are

salaried, the maximum annual salary

being $7,000 in the case of the public
utilities commission. Each of these

boards acts as an entity. While the

director of mines and minerals is a

member of the mining board and the

director of registration and education
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is a member of the normal school board,

each board, nevertheless, exercises its

functions wathout any supervision or

control by the director of the depart-

ment to which it is attached. Each

board is, however, not only a compo-
nent part of the department to which it

belongs, but is under the general sys-

tem of finance and budget to which all

officers named in the code are sub-

jected.

In determining questions of policy

ad^'^sory boards have been provided to

assist and advise the directors of the

departments and the governor. There

is a board of agricultural advisors in

the department of agriculture, a board

of Illinois free employment office

advisors and a board of local Illinois

free employment office advisors in the

department of labor, a board of art

ad^^sors, a board of water resource

ad\'isors, a board of highway advisors

and a board of parks and buildings

advisors in the department of public

works, a board of welfare commission-

ers in the department of public welfare,

a board of public health advisors in the

department of public health, and a

board of natural resources and conser-

vation advisors in the department of

registration and education. The mem-
bers of these advisory boards receive no

compensation. In some instances they
are required to have specific qualifi-

cations.

The department of finance is re-

garded as being not only the most

important of the code departments,
but as having practically a new field of

work. Outside of the functions of the

governor's auditor and the compilation
of budget estimates by the legislative

reference bureau it took over no work

performed by previously existing ad-

ministrative agencies. Briefly, the

functions of this department are to

examine the accuracy and legality of

accounts and expenditures of other

code departments; to prescribe and
install a uniform system of accounting
and reporting; to examine, approve
or disapprove all bills, vouchers and
claims against the other departments;
to prepare the budget for submission

to the governor; and to formulate plans
for better co-ordination of the work of

the departments. Under the finance

code, enacted by the 1919 legislature,

the powers of this department are ex-

tended in a large measure over the

non-code departments and agencies.

Through his power to alter the esti-

mates in the preparation of the budget,
the director of finance next to the

governor becomes the most powerful
officer in the code administration.

The subordinate officers of this depart-

ment, as specified in the code, are the

assistant director of finance, adminis-

trative auditor, superintendent of bud-

get and superintendent of department
reports.

All agricultural and related activities,

as well as food inspection, are included

under the department of agriculture.
This department promotes horticul-

ture, live stock industry, dairying,

poultry raising, bee keeping, forestry,

fishing and wool production. It gath-
ers and disseminates knowledge per-

taining to agricultural interests. The

inspection of commercial fertilizers and
the conduct of state fairs are under its

control. Under the director of agri-

culture there is an assistant director,

general manager of the state fair,

superintendent of foods and dairies,

superintendent of animal industrjs

superintendent of plant industry, chief

veterinarian and chief game and fish

warden.

The functions relating to the regula-
tion of labor, the promotion of the

welfare of wage earners and the im-

provement of working conditions are

performed by the department of labor.

This department collects, systematizes
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and reports information concerning ment has an alienist, criminologist,
labor and employment conditions fiscal supervisor, superintendent of

throughout the state. The subordi- charities, superintendent of prisons and
nate officers of the department, besides superintendent of pardons and paroles,
an assistant director, are a chief factory The department of public health

inspector, a superintendent of free exercises general functions relating to

employment offices, and a chief in- health and sanitation except the exam-

spector of private employment agen- ination and registration of physicians,
cies. The industrial commission under and embalmers. It maintains chemi-

this department administers the laws cal, bacteriological and biological lab-

pertaining to arbitration and concilia- oratories, and distributes antitoxines,

tion. vaccines and prophylactics for the

The department of mines and min- prevention and treatment of communi-
erals controls the inspection of mines, cable diseases.

the examination of persons working in The department of trade and com-

mines, and the fire fighting and mine merce has charge of the regulation of

rescue stations. Attached to the de- insurance, grain inspection, inspection

partment are the mining board, con- of railway safety appliances, fire inspec-

sisting of four members and the tion, and the regulation of weights and
director of the department, and the measures. The public utilities corn-

miners' examining board, composed of mission operates under this depart-
four members. ment.

The department of public works and The principal work of the depart-

buildings, next to the department of ment of registration and education is

finance, is probably the most impor- the examination of applicants for

tant. It has control over the construe- state licenses in the trades and pro-
tion of highways and canals, super- fessions. In conducting such exam-
vision of waterways, erection of public inations the department has the assist-

buildings and monuments, upkeep of ance of ten examining boards, one for

parks and places of interest, and pur- each trade or profession, the members
chase of supplies for the departments of which are appointed by the director,

and charitable and penal institutions. The administration of the state normal
The purchasing division of the depart- schools is placed in this department
ment amounts practically to a central under the direction of the normal

purchasing agency for the code de- school board. The department acts

partments. Leases are made for the as an investigating agency for a num-
several departments by this depart- ber of the other departments,
ment. Besides the assistant director

of the department there is a chief Operation of the Consolidation Plan

highway engineer, a supervising archi- In his message to the 1919 legisla-

tect, a supervising engineer, and five ture Governor Lowden said concern-

superintendents, namely, of highways, ing the operation of the Illinois con-

waterways, printing, purchases and solidation plan :

\^. ,' , (. II- ic 1

" The civil administrative code went into effect
The department of public welfare has

^^ j^j^, j^ ^g^^ ^ ^„„^„ted to a revolution in

jurisdiction over all charitable, penal government. Under it a reorganization of more
and reformatory institutions of the than one hundred and twenty-five boards,

state. It also performs the functions commissions and independent agencies was

of the board of pardons. The depart- affected. Nine departments, with extensive and
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real power vested iu each head have taken the

place of those bodies, which were abohshed, and

discharged, under the general supervision of the

go\ernor, the details of government for which

the governor is responsible. At the time the

bill was up for consideration it was claimed that

it would result in both efficiency and economy.

"It has more than justified all the expecta-

tions that were formed concerning it. The

functions of the government are discharged at

the capitol. The governor is in daily contact

with his administration in all its activities.

Unity and harmony of administration have been

attained, and vigor and energy of administra-

tion enhanced.

"It seems to me almost providential that it

should have been enacted into law before war

actually came. A large number of the state's

most expert officials and employees were drawn

upon by the government at Washington because

of the exigencies of the war. The same difficul-

ties arose in the conduct of public business,

which vexed private business so much. There

was necessarily much confusion. The cost of

all supplies rose rapidly. Unless the more than

one hundred scattered agencies, which had ex-

isted heretofore, had been welded by the civil

administrative code into a compact and co-ordi-

nate government, anything like efficient state

government, during these difficult times, would

have been impossible. Illinois, through the

greater elasticity and efficiency of her new form

of government, was able to meet every emer-

gency of the war without an extraordinary ses-

sion of her legislature."

in—THE IDAHO CONSOLIDATION PLAN

Passage of the Administration Consoli-

dation Act

Without a preliminary survey but

with the backing of Governor Davis,

the 1919 legislature of Idaho passed
as an emergency measure under the

constitution an "administration con-

solidation act," which went into effect

on March 31. This act abolished

some forty-six offices, boards and com-

missions and consolidated their func-

tions into nine departments. The
state administration in so far as it is

not definitely prescribed by the con-

stitution was completely reorganized.
The state board of education is the

only previously existing statutory
board that continues.

The purpose and scope of the con-

solidation act are indicated by section

1, which says: "The supreme execu-

tive power of the state is vested by the

constitution ... in the governor,
who is expressly charged with the duty
of seeing that the laws arc faithfully

executed. In order that he may
exercise the portion of the authority
so vested and in addition to the powers
now conferred upon him by law, ci\'il

administrative departments are hereby
created, through the instrumentality
of which the governor is authorized to

exercise the functions in this chapter

assigned to each department respec-

tively."

Organization under the Act

The departments created by the

administration consolidation act are

as follows: agriculture; commerce and

industry; finance; immigration, labor

and statistics; law enforcement; pub-
lic investments; public welfare; pub-
lic works; and reclamation. Each

department has a single head called a

commissioner. These commissioners,

except the commissioner of immigra-
tion, labor and statistics, are appointed

by the governor and may be remo^'ed

by him at his pleasure. The com-
missioner of immigration, labor and

statistics, who acts as head of the

department of immigration, labor and

statistics, is a constitutional officer

appointed by the governor with the

approval of the senate for a term of two

years. Certain experience qualifica-

tions are prescribed for some of the

department heads as well as their

subordinate officers. Each commis-
sioner receives an annual salary of

$3,600. The commissioners with the

approval of the governor fix all

k
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other salaries, but not to exceed the

amounts appropriated by the legis-

lature. Twelve subordinate officers,

specifically provided for in the act,

are appointed by the governor and

placed under the control of the com-
missioners. However, the internal

organization of each department is

left largely to the discretion of the

commissioner.

The department of agriculture has

control over the agricultural, horti-

cultural and live stock functions of the

state, and in addition, the regulation
of weights and measures. This depart-
ment collects and publishes data

concerning farm production and mar-

keting, assists and promotes the organ-
ization of farmers' institutes and local

fairs, and acts as an employment
agency for the distribution of farm
labor. Within the department are

four directors, namely, markets, animal

industry, plant industry, and fairs.

The department has a non-executive

board, known as the board of agri-

cultural advisors, which happens to be

the only advisory board created by the

consolidation act. It consists of nine

unpaid persons, appointed and remov-
v.ble by the governor. They must be

citizens engaged in agricultural pur-

suits, not excluding representatives of

the agricultural press and of the state

agricultural experiment station.

The department of commerce and

industry executes the laws relating
to the banking and insurance business

carried on within the state. It also

regulates investment companies and
administers the state industrial insur-

ance fund. Under the head of the

department there is a director of

insurance, and a manager of state

industrial insurance.

The department of finance exercises

the functions of the state examiner and
the state depository board. It pre-

scribes forms and installs uniform

accounting procedure. It inspects se-

curities and state depositories and ex-

amines accounts of agencies receiving

money from the state. The assess-

ment of property and the levy, col-

lection, apportionment and distribu-

tion of taxes are under the control of

this department. The state board of

equalization, a constitutional and ex

officio body, co-operates with this

department in the exercise of its taxa-

tion functions. The collection of the

estimates and other budget data is also

a function of this department. The
head of the department of finance

prepares from this information a tenta-

tive budget plan which he presents to

the governor and the governor-elect.
The department of immigration,

labor and statistics is the bureau of

immigration, labor and statistics, pre-

viously established by the constitu-

tion. The principal work of this

department is to promote the welfare

of workers through investigations of

their commercial, industrial, social

and sanitary relations and conditions.

The department of law enforcement
examines and registers applicants for

licenses in the various professions. It

controls the regulation and registra-

tion of motor vehicles. It supervises
the fish hatcheries and game preserves
of the state. To assist the department
in the registration of occupations, the

commissioner may name boards of

from three to five members from the

various professions to conduct the

examinations for licenses.

The department of public invest-

ments controls, loans and invests all

the permanent funds of the state in the

manner provided for by the constitu-

tion. It also controls all securities in

which the permanent funds of the state

are invested.

The department of public welfare

directs the state sanitariums and the

soldiers' home. It also exercises func-
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tions in connection with public health

and food inspection.

The department of public works con-

structs and maintains the state highway

system. The county and highway dis-

trict commissions are required to co-

operate with this department.
The department of reclamation is

concerned mainly with irrigation. The
state board of land commissioners, an ex

officio and constitutional body, co-oper-

ates with the department in its work.

IV—Nebraska's consolidation plan

Movement for Administrative Consolida-

tion

The 1913 legislature of Nebraska

authorized a joint committee of the

two houses to make a study of the

administrative organization of the

state. The report of this committee,

which was made the following year,

showed the need for reorganization
and recommended that the legislature

provide for a siurvey as a means of

working out a consoUdation plan.

The legislature took no immediate

action, but both Governors Moreland

and Neville in their messages to that

body recommended the adoption of a

plan of administrative consolidation

and the establishment of an effective

budget system. The platform upon
which the present governor was elected

pledged the party to the realization of

a consolidation plan and budget sys-

tem. Accordingly, the 1919 legisla-

ture under the leadership of Governor

McKelvie passed a law, known as the

"civil administrative code," which

provides for the consolidation of most

of the statutory administrative agen-
cies of the state.

Organization under the Civil Adminis-

trative Code

The civil administrative code creates

six departments as follows: finance,

agriculture, labor, trade and com-

merce, public welfare, and jjublic

works. This reorganization does not

include the constitutional administra-

tive officers and four constitutional

boards—the state railroad commission,

the board of regents, the board of com-

missioners of state institutions, and

the board of educational lands and
funds. Two statutory boards, the state

board of equalization and the state

board of agriculture, are continued and

are attached to the departments of

finance and agriculture, respectively.

Each of the six departments has a

single head, called a secretary, who is

appointed by the governor with the

senate's approval for a term of two

years. The secretaries each receive

an annual salary of .$5,000 which is

twice that of the governor. No sub-

ordinate officers are designated in the

code. The governor appoints the

employees of the departments after

consultation with the secretaries. The

secretaries prescribe the regulations

for their respective departments.
The work of the department of

finance consists mainly of new func-

tions. The department prescribes and

installs uniform accounting methods

and procedure. It controls the ex-

penditures of the other departments
and supervises their financial reports.

It investigates duplication of work

among the departments and acts as a

staff agency to the governor in the

preparation of the budget. Supervisory

powers over the field of taxation are

vested in this department. It also pre-

scribes rules governing the purchase of

supplies.

The department of agriculture, to

which is attached in an advisory

capacity the state board of agriculture,

supervises the functions relating to

agriculture, care of live stock and

preservation of fish and game. Mar-

kets and marketing is a new division
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of work which was added to this commission made a study of the ad-

department by the code. ministrative organization and submit-

The department of trade and com- ted to the governor in November 1914

merce regulates corporations, particu- a comprehensive report on
" The Func-

larly banking and insurance compa- tions, Organization and Administration

nies, doing business within the state, of the Departments in the Executive

The state railway commission, a con- Branch of the State Government."

stitutional elective board, co-operates This report contained no constructive

with this department in the exercise of proposals for reorganization and con-

its functions. solidation. Later, however, the com-

The department of labor administers mission made recommendations for the

the workmen's com])ensation, the child reorganization of the administration of

labor law, the health and sanitary the mihtia, the state normal schools,

inspection, and the safety regulation and the transfer of certain functions

of factories and other places of employ- among the existing departments. In

ment. In connection with this depart- 1916 the commission was abolished and

ment is a state board of mediation and its functions given to the newly created

investigation, consisting of the gover- supervisor of administration,

nor and the six secretaries of the code The 1917 legislature created a

departments. joint special committee on finances

The department of public works and budget procedure and authorized

supervises the construction of high- it to "investigate and consider the

ways, irrigation works and drainage matter of the consolidation and

systems within the state. It takes abolition of commissions." This com-

over the licensing of motor vehicles mittee made a report to the 1919

from the secretary of state's office. legislature in which it stated that the

The department of pubUc welfare administrative work of the state was

executes and enforces the laws relating performed by two hundred and six-

to food inspection, sanitation and the teen more or less independent agen-

prevention of contagious and com- cies—one hundred and ten of which

municable diseases. It conducts ex- had a single official in charge; three

aminations for the licensing of all of which had a single official with an

medical practitioners, embalmers and advisory council ; and one hundred and

veterinary surgeons. The regulation three of which were headed by boards

of weights and measures is under its or commissions. The committee pro-

control. It directs the state system of posed a tentative plan of consolidation

charities and corrections, and regulates which did not affect the constitutional

the maternity homes and the placing administrative officers, but grouped the

of dependent and delinquent children, remaining administrative agencies un-

der eleven departments, the heads of

which were to be appointed by the

governor with the approval of the

council.

Preliminary Surveys of Administrative

Agencies Constitutional Amendment Providing

The Massachusetts legislature of for Consolidation

1912 created a commission on econ- The constitutional convention of

omy and efficiency consisting of three Massachusetts, which held its con-

members. Among other things this eluding sessions during the summer of

V CONSOLIDATION PLAN OF
MASSACHUSETTS
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1918, took up the subject of adminis- Several other proposals for consoli-

trative consolidation, the result being dation, besides that of the supervisor

that an amendment was adopted by of administration, were submitted to

the convention and ratified by the the legislature. Upon consideration

people on November 5, 1918. This of these proposed plans as embodied

amendment reads: "On or before in a number of separate bills before

January 1, 1921, the executive and the legislature, it was decided to frame

administrative work of the Common- a single bill which would set forth the

wealth shall be organized in not more consolidation plan as a whole. Ac-

than twenty departments, in one of cordingly, a bill was prepared by the

which ever>^ executive and adminis- legislative committee on administra-

trative office, board and commission, tion and commissions to which had

except those officers serving directly been referred the governor's recom-

under the Governor or the Council, mendations and all bills pertaining

shall be placed. Such departments to administrative reorganization. This

shall be under such supervision and bill was introduced into the legislature

regulation as the General Court may on June 6, passed with a few minor

from time to time prescribe by law." changes and received the approval of

the governor on July 23.^ Its pro-
Passage of Administrative Consolidation visions are to become effective on

Aci December 1, 1919.

Following the adoption of the
, . t • m

amendment providing for consolida- Organization under Consolidation Plan

tion, the office of the supervisor of The administrative consolidation act

administration made a general survey of Massachusetts groups the execu-

of the agencies of the state. Upon tive and administrative functions of

the basis of this and pre\ious surveys a the state,
"
except such as pertain to

plan of consolidation was proposed and the governor and the council, and such

submitted to the 1919 legislature, to- as are exercised and performed by
gether with a number of bills designed officers serving directly under the gov-
to carry the plan into operation. This ernor or the governor and council,"

plan proposed no changes in the offices into the departments of the secretary
of the elective constitutional officers ex- of the commonwealth, the treasurer and

cept the addition of a few functions, receiver general, the auditor of the

Five of the proposed departments commonwealth and the attorney-gen-
were to be headed by constitutional eral, headed by constitutional elective

officers, and the remaining adminis- officers, and the following departments
trative agencies of the state were to be created by the act: agriculture, con-

grouped under fourteen departments, servation, banking and insurance,

making a total of nineteen proposed corporations and taxation, education,

departments. Some of the fourteen
ci\dl service and registration, industrial

departments were to be administered
accidents, labor and industries, mental

by smgle heads and others by commis-
diseases, correction, public welfare,

sions In every case these depart- ^^jj^ ^^^^^^^^ ^^^-^ ^^f^^^,^ p^bUc
ment heads were to be appomted by , , ,. ..;... , . i-

^1 -^1 4.1 ^ c .-if works, public utilities, and a metropoli-
the governor with the approval oi the ,. .

•
.

• • m\_ ^

.1 , . i? 1 tan district commission, ihe plan,
council and were to serve tor longer , , , ,. , ^ j ,.

terms than the two year term of the therefore, estabhshes twenty depart-

governor.
^ Chapter 350, General Laws of 1919.
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ments, excluding the governor's office,—the maximum number permitted un-

der the constitutional amendment.
The general scheme of organiza-

tion, as will be seen later, is very com-

plicated and involved. Practically all

the officials connected with the exist-

ing administrative agencies have been

retained, their offices being continued

in existence and placed under the

several departments without altera-

tion either in personnel or duties.

Seven boards, which apparently did

not fit into the scheme elsewhere are

placed under the governor and council.

The military and naval functions, the

office of supervisor of administration

and the newly created superintendent
of buildings are also placed under the

governor and council. The superin-
tendent of buildings will care for the

state house and manage the purchas-

ing of supjjlies for the departments.
All appointments made by the gover-
nor must have the approval of the

council, an independent elective body
of nine members. The administra-

tive officers are appointed in nearly
all cases for terms of three or five

years, and the members of the admin-
istrative and other boards are usually

appointed for overlapping terms vary-

ing from three to six years. In all

cases, except those of the elective con-

stitutional officers, the terms of the

principal administrative officers are

longer than that of the governor, his

term being fixed by the constitution at

two years.

Few changes have been made by
the consolidation act in the work of

departments which will be headed by
the four constitutional officers. To
the department of the secretary of the

commonwealth have been added the

functions performed by the commis-
sioner of public records and the bureau

of statistics, both of which are abol-

ished. The existing board of retire-

ment and the commissioners on fire-

men's relief are placed under the de-

partment of the treasurer and receiver

general where they continue to exist

and to perform their present func-

tions. The departments of the auditor

of the commonwealth and of the attor-

ney general icontinue as previously

organized.
The department of agriculture will

be under the supervision and control

of a commissioner assisted by an advis-

ory board of six members, all of whom
are appointed by the governor with the

approval of the council. The com-

missioner will serve for a term of three

years and the members of the advisory-

board for overlapping terms of three

years, two being appointed each year.

The annual salary of the commissioner

is not to exceed $5,000 and the mem-
bers of the advisory board are to

receive $10 per diem and traveling

expenses. The commissioner must

organize the department into at least

five divisions: dairying and animal

husbandry, plant pest control, orni-

thology, markets and reclamation, soil

survey and fairs, and may add other

divisions. He may appoint and re-

move the director of each division.

The department of conservation

will be under the control of a commis-

sioner appointed by the governor with

the approval of the council for a term

of three years at an annual salary not

to exceed $5,000. He will be desig-

nated by the governor as director of

one of the three divisions into which
the department will be divided, namely
forestry, fisheries and game, and ani-

mal industry. However, provision is

made for the retention of the present
commissioner of animal industry in

the capacity of director of the division

of animal industry, his appointment
to office to be made hereafter as

formerly provided by law. The direc-

tor of the remaining division wall be
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appointed by the governor with the tance taxes, a division of local taxa-

approval of the council for a term of tion, and a division of accounts. The
three years, and should he serve as commissioner will appoint, subject to

head of the division of fisheries and the approval of the governor and coun-

game he will receive a salary not to cil, a director at the head of each

exceed $4,000 per year. The directors division and also fix the salaries of such

will act as an advisory council to the directors,

commissioner. The department of education will

The department of banking and be under the control of a commissioner

insurance will be organized into three and an advisory board of six members

divisions, a division of banks and loan appointed by the governor with the

agencies, a division of insurance and approval of the council. The com-

a division of sa\angs bank life insur- missioner's term of office is fixed at

ance. Each division will be under five years with an annual salary not to

the control of a commissioner, the com- exceed $7,500. The members of the

missioner of banks and the commis- advisory board will serve for over-

sioner of insurance to be appointed by lapping terms of three years, tv/o being
the governor with the council's ap- appointed each year. At least two

proval for terms of three years at an- members of this board must be

nual salaries not to exceed $5,000 each, women, one of whom shall be a teacher.

The commissioner of savings bank life The department wall be organized

insurance wdll be one of the board of into such divisions as the commissioner

trustees of the corporation known as with the approval of the governor and

the general insurance guaranty fund, council may determine, but must

his term of office to be that of his include a division of public libraries,

appointment as trustee. Since it is a division of education of aliens and a

obxaous that this department has division of the blind. The division

triple heads, the act provides that the of public libraries will consist of the

commissioners
"
shall act as a board in board of free public libraries as now

all matters concerning the department organized, the chairman acting as

as a whole." The three divisions are director of the division. The division

really independent agencies nomi- of education of aliens will consist of a

nally brought together. The existing director, who may be a woman, and

boards of bank incorporation and of an advisory board of six members

appeal on fire insurance rates are con- appointed by the governor with the

tinned under the division of banks and approval of the council, the director for

loan agencies and the division of a term of five years and the board

insurance, respectively. members for overlapping terms of

The department of corporations and three years. The division of the blind

taxation will consist of the office of tax will consist of the commission for the

commissioner and commissioner of blind as now organized, the head of the

corporations as now organized. The commission acting as director of the

present tax commissioner and commis- division. Such other divisions as may
sioner of corporations will become the be organized will have a director in

commissioner of the department at a charge appointed by the commissioner

salary not to exceed $7,500 per year, wnth the approval of the advisory

The department will be organized board. Hence the department of edu-

into an income tax division, a division cation will consist of three divisions,

of corporations, a division of inheri- administratively independent of each
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other, and a possible group of divisions

with heads appointed by the commis-

sioner. The present boards of trus-

tees of five schools and the teachers'

retirement board are continued in

existence and are placed in the

department.
The department of civil service and

registration will be organized in two

divisions, a division of civil service

and a division of registration. The
division of civil service wnll be under

the control of a commissioner and two

associate commissioners appointed by
the governor with the council's ap-

proval for overlapping terms of three

vears, the commissioner to receive

not more than $5,000 annually and
the associate commissioners not exceed-

ing $2,000 each. The three constitute

a board for the preparation of rules

and regulations and the holding of

hearings on civil service matters.

The division of registration is under

the supervision of a director appointed

by the governor and council for a

term not to exceed two years at an

annual salary of $1,500, As a pos-

sible means of co-ordinating the work

of the department the act provides
that the commissioner of civil service

and the director of registration "shall

act as a board in all matters affecting

the department as a whole," Ten
state registration boards are continued

in existence and are placed under the

division of registration.

The department of industrial acci-

dents will consist of the present indus-

trial accident board as now organized
with its duties and functions un-

changed.
The department of labor and in-

dustries wall be under a commissioner,

an assistant commissioner, who may
be a woman, and three associate

commissioners, among whom must be

a representative each of labor and

employers. All are appointed by the

governor with the council's approval
for terms of three years, the associate

commissioners' terms being overlap-

ping. The commissioner will receive

$5,000 annually and the assistant and
associate commissioners $4,000 each.

The associate commissioners will con-

stitute a board of conciliation and
arbitration.

The department of mental diseases

will consist of the present Massachu-
setts commission on mental diseases.

The commissioner of mental diseases

will become the administrative head
of the department.
The department of correction will be

under the control of a commissioner ap-

pointed by the governor with the coun-

cil's approval for a three year's term at

an annual salary not to exceed $6,000.

The commissioner with the approval
of the governor and council may
appoint, remove and fix the salary of

two deputy commissioners.

The department of public welfare

will be under the supervision of a

commissioner and an advisory board
of six members, two of whom must be

women, all appointed by the governor
with the council's approval. The
commissioner's term will be five years
and the members of the advisory board
will be appointed for overlapping
terms of three years, two each year.
The commissioner will be ex officio a

member of the advisory board and
vdll receiv^e an annual salary not to

exceed $6,000. The department will

be organized into three divisions,

namely, aid and relief, child guardian-

ship, and juvenile training. Each
division will have a director, the direc-

tors of aid and relief and of child

guardianship being appointed, removed
and salaries fixed by the commissioner
with the consent of the governor and
council. The director of juvenile

training will be a member of the board
of trustees of Massachusetts training
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schools, designated by the governor,
and will serve without compensation.
This officer is, therefore, practically-

independent of the commissioner.

The commissioner will prepare and

present for the consideration of the

advisory board rules and regulations

governing the conduct of his depart-

ment which will become effective upon

approval by a majority of the members
of this board. Several existing boards

will be continued and placed in this

department.
The department of public health will

be the present department of health as

now organized and the head of the

present department \\'ill become its

commissioner.

The department of public safety

will be under the supervision of a

commissioner appointed by the gov-
ernor with the approval of the council

for a term of five years at an annual

salary not exceeding $5,000. The

department will be organized into

three divisions,
—a division of state

police headed by the commissioner,

a division of inspection under a director

known as chief of inspections, a divi-

sion of fire prevention under a director

known as state fire marshal. The
two directors will be appointed by the

governor and council for terms of

three years at annual salaries not to

exceed $4,000.

The department of public works

will be under the control of a commis-

sioner and four associate commission-

ers, all appointed by the governor with

the approval of the council. The com-

missioner will serve for a term of three

years, and the associate commissioners

for overlapping terms of two years.

The department will be divided into

a division of highways and a division

of waterways and public lands. The

governor will designate two of the

associate commissioners to have

charge of each of these divisions.

thus making a dual-headed adminis-

tration of the di\nsions. The com-
missioner will appoint with the ap-

proval of the governor and council a

registrar of motor vehicles.

The department of public utilities

will be under the management of a

commission of five members appointed

by the governor wdth the consent of

the council for overlapping terms of

five years. The governor will desig-

nate one of the commissioners chair-

man, who will receive an annual

salary of $9,000. Each of the other

commissioners will receive an annual

salary of $8,000.

The metropolitan district commis-

sion will be composed of a commis-

sioner and four associate commission-

ers, all appointed by the governor with

the approval of the council. The com-

missioner will serve for a term of five

years at an annual salary of $6,000,

and the associate commissioners for

overlapping terms of four years at

$1,000 each per year.

VI—PROPOSED CONSOLIDATION PLANS
OF OTHER STATES

Plan Proposedfor Oregon

The 1917 legislature of Oregon
authorized the appointment of a

"commission of seven business men"
to study the state administration -o-ith

a view to recommending consolida-

tion. This commission was appointed

by the governor and became kno^v^l

as the consolidation commission. In

making the survey it was assisted by
three of the largest educational insti-

tutions of the state. Later it engaged
Professor John M. Matthews of the

University of Hhnois and Mr. Fred

Topkins of Portland to put the report

in final shape.
The report of this commission, as

submitted to the 1919 legislature,

while brief, containing about forty-
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five pages, makes specific recom-

mendations for a comprehensive plan
of administrative consolidation. It

points out as the main defects of the

present system: The existence of too

many elective officers; the division of

the administration into too many
departments and agencies for ade-

quate control by the governor; and

the sharing of the appointive power of

the governor with other officials, boards

and commissions. It then lays down
certain general principles to serve as a

guide in the plan of reorganization,

namely, that the governor appoint
the heads of all administrative depart-

ments, that in making appointments
the governor be privileged to act

in all cases without confirmation

by the senate and have unhampered
power of removal, and that all minor

officers of the departments be chosen

under civil service regulations.

The plan of the commission proposes
to consolidate all existing administra-

tive offices and agencies into ten depart-

ments, and involves both constitu-

tional and statutory changes. These

departments are finance, law, tax,

education, labor, health, agriculture,

trade and commerce, public welfare

(institutions), and public works. The
two hundred and fifty officials under

the present arrangement would be

reduced to forty officials by this reor-

ganization. All of the proposed de-

partments are to have single heads

appointed by the governor and serv-

ing at his pleasure. In the case of

the finance department, however, the

report is not very clear as to the over-

head organization. A chart of the

proposed organization indicates that

this department is to be under the

control of a finance commission com-

posed of the governor, secretary of

state and state treasurer, the functions

of the secretary of state and state

treasurer being included in the depart-

ment. Recommendations are made
for the separation of the functions of

auditing from the office of secretary
of state and for the creation of a state

auditor of public accounts elected

either by the legislature or the people;
also for the creation of the office of

lieutenant governor elected by the

people. The departments of educa-

tion, public health, agriculture, pub-
lic welfare and public works are to have

advisory boards attached to them.

No definite action Avas taken by the

1919 legislature upon the plan pro-

posed by the consolidation commission.

Plan Proposed for Delaware

During the summer of 1918 the

Delaware State Council of Defense

engaged the New York Bureau of

Municipal Research to make a com-

plete survey of the state administra-

tion, as well as of the governments of

the three counties of the state and the

city of Wilmington. This survey was

completed by the end of the year and
a report was submitted to the council

for its approval and presentation to the

legislature.

It was found in making this survey
that the administrative branch of the

state government includes one hundred

and seventeen separate agencies, which

are in most cases independent of each

other and without any direct and
effective over-head supervision. Of
these agencies, the heads of six are

elected by the voters, eighty-three are

appointed by the governor (in most
cases with the senate's approval),
two are appointed by judges of the

superior court of the state, twelve are

appointed by boards and administra-

tive officers other than the governor,
and fourteen are ex officio bodies.

Fifty-four of the total number of

agencies are headed by boards or com-
missions. Much duplication of work
as well as scattering of functions exists
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The report points out that the pres-

ent administrative arrangement of

Delaware is not adapted to unified

financial planning and control, in

other words, that the governor cannot

prepare effectively a budget for legis-

lative consideration when he has to

deal with more than one hundred

separate agencies. It further main-

tains that the board type of adminis-

tration is not only unbusinesslike, but

irresponsible; that boards should never

be charged with purely administra-

tive functions, but should perform

only quasi-judicial, quasi-legislative

or advisory functions. Among the

general recommendations of the report

are the following: The governor should

be the only elective administrative

officer; he should have the sole power
to appoint and remove all depart-
ment heads; he should be fully respon-

sible for the preparation of the budget;
the office of lieutenant governor should

be abolished; the control of the state

militia should remain under the govern-
or's office. The report makes specific

recommendations for the distribution

along functional lines of the work of the

existing offices, boards, commissions

and other agencies among nine depart-

ments, namely, state, finance, labor

and industry, health, public welfare,

agriculture, highways and drainage,

education, and law. Any new func-

tions created in the future are to be

assigned to one of these departments.
Each department is to have a single

head appointed by the governor and

ser\ang at his pleasure. In the case

of the department of finance, however,
the governor is to act as head ex officio

and appoint the four bureau heads of

the department. The subordinate

officers of all the other departments are

to be appointed by the department
heads. In the department of labor

and industry the commissioner and his

two bureau heads are to sit as an indus-

trial board for the exercise of quasi-

judicial powers. The departments of

public health, agriculture and public
welfare are each to have advisory
councils composed of six members ap-

pointed by the governor, and the com-

missioner of the department ex officio.

While the 1919 legislature did not

take any definite action upon the plan
as a whole, it authorized the appoint-
ment of a commission of five members
to study the proposed reorganization
and to report to the next legislature.

This commission, known as the state

survey commission, has been appointed

by the governor and is now at work

upon the plan of consolidation.

Plans Proposedfor California

During 1918 the Taxpayers' Asso-

ciation of California prepared a plan
of consolidation for the state admin-

istration. This plan, as published in

the California Taxpayers' Journal for

January, 1919, does not involve the

elimination of any function now per-

formed by the state government;
does not eliminate any constitutional

officer or board (although constitu-

tional amendment is recommended for

later consideration); and can be

adopted in its entirety by statutory
enactment. In grouping the existing

administrative agencies under the

proposed plan the functional unit has

been used as a basis for co-ordination.

The administrative functions are

grouped under two main heads, namely,

protective and constructive. "Pro-

tective" is subdivided into administra-

tive, preventive, curative, conservative

and defensive; and "constructive"

into developmental, reclamatory and

educational. These subheads are

divided and redivided. It is claimed

that the methods used elsewhere in

the regrouping of administrative agen-

cies for the purpose of consolida-

tion have largely overlooked func-
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tional lines. In this report is printed
an elaborate functional analysis of

the work of the present adminis-

trative agencies alongside which is the

proposed reorganizational grouping.
The consolidation plan of the Tax-

payers' Association proposes the set-

ting up of twelve administrative de-

partments in addition to the offices

of governor, lieutenant governor and

secretary of state. These depart-
ments are finance, law, sanitation and

hygiene, commerce and labor, charities

and welfare, corrections, care of defec-

tives, conservation, defense, public

works, natural resources, and educa-

tion. The departments of law, chari-

ties and welfare, care of defectives,

defense, and public works are to be

administered by single heads appointed

by the governor and directly responsi-
ble to him. The other departments
are to be administered by boards, the

members of which are appointed by
the governor. However, in the depart-
ments of finance, natural resources and
education certain elective officials are

to be members of the administrative

boards. In most cases where depart-
ments are headed by boards the mem-
bers will serve as division chiefs.

In November, 1918, Governor

Stephens appointed a committee on

efficiency and economy, consisting of

eleven persons, some of whom were

state officers. This committee made
a report on administrative consolida-

tion which the governor submitted to

the legislature on March 20. Its

report sets down certain principles
which it deems essential to efficient

governmental management : Central-

ization of responsibility; co-operation
of the larger organization units; and

co-operation of agencies which per-
form similar or allied functions. These

principles have been carried into the

proposed plan by creating a govern-
or's cabinet, composed of depart-

mental executives appointed by him;

by insuring co-operation of various

departments by bringing their admin-
istrative officers together in an exec-

utive council; and by placing in

departments, under one executive

head, those agencies which perform
similar or alUed functions. The report
holds that because of the great diver-

sity in the nature of the state's activ-

ities it is impracticable to correlate all

administrative agencies into larger
administrative units. Therefore, nine

elective officers and agencies and

thirty other administrative agencies,
the latter dealing with registration of

trades and professions, regulation of

financial corporations, local problems,

military affairs, pardons and reprieves,
civil service, and minor affairs, are not

included in the plan of consolidation.

The remaining seventy administra-

tive agencies are grouped under ten

departments as follows: Finance,
trade and corporations, public works,

agriculture, natural resources, labor,

education, public health, institutions,

and social service. The departments
of public works, agriculture, natural

resources, labor and institutions are to

be under the administrative control of

directors appointed by the governor
and holding office at his pleasure.

The department of finance is to have
a director of accounts and expenditures
and a director of receipts and supplies,
both appointed by and serving at the

pleasure of the governor, and a board
of finance composed of the two direct-

ors and the state comptroller. The

president of the railroad commission
is to be the director of the department
of trade and corporations. The de-

partment of education is to be under

the control of a board, consisting of

five lay-members, and the superin-
tendent of public instruction as chief

executive officer. The department of

public health is to be under the control
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of a board of five licensed and practic-

ing physicians, appointed by the gov-
ernor for overlapping terms of four

years. The department of social serv-

ice is to be administered by an unpaid
board of seven members appointed by
the governor for overlapping terms of

four years. The governor's cabinet is

to be composed of the directors of

seven departments and the chairmen

of the administrative boards of three

departments.

Upon submitting this report to the

legislature, Governor Stephens de-

clined to give it his full endorsement,

consequently no action was taken

upon it by the legislature.

On March 27, a bill was introduced

in the legislature embodying the con-

solidation plan proposed by the Tax-

payers' Association. Since the end of

the legislative session was near, the

bill failed to receive any very serious

consideration. It is understood that

the association will continue to empha-
size the need for administrative con-

solidation and will make an early

attempt to bring their plan before

the voters by means of the initiative

process.

Plan Proposed far New York

Soon after his inauguration in Jan-

uary, 1919, Governor Smith appointed
a reconstruction commission, consisting
of thirty-five members, which was or-

ganized into a number of committees,
each charged with the investigation of

an urgent need or immediate problem
in connection with the administration

of the state's affairs. The committee
on retrenchment of this commission,
with the assistance of a staff, conducted
a study of the organization of the entire

state administration and recently pub-
lished a four hundred page

"
Report on

Retrenchment and Reorganization in

the State Government."
This report maintains that adminis-

trative consolidation is one of the most
effective means of retrenchment. It,

therefore, outlines a comprehensive

plan of administrative reorganization
for the state of New York. Briefly,

the principles upon which the report
bases the plan of consolidation are as

follows: Grouping of all administra-

tive agencies into a small number of

departments, each headed by a single

officer except where quasi-legislative,

quasi-judicial, inspectional or advisory
functions require a board; giving the

governor the power to choose with the

senate's approval the department heads

who are to constitute his cabinet;

extending the governor's term to four

years and making the terms of depart-
ment heads coterminous with his;

making appropriate subdivisions of

departmental work; and establishing
an executive budget system.
The report proposes to consolidate

the one hundred and eighty or more
administrative agencies of the state

into sixteen groups, composed of

eighteen departments and two public
service commissions. The depart-
ments are executive, audit and control,

taxation and finance, attorney general,

state, public works, conservation, agri-

culture and markets, labor, education,

health, mental hygiene, charities, cor-

rection, banking, insurance, military

and naval affairs, and civil service.

The plan involves constitutional

changes; only the governor, lieutenant

governor, and comptroller will remain

elective. The comptroller is to head

the department of audit and control

and his department will exercise only

strictly auditing functions. Under the

executive department is to be a bureau

of administration charged mainly with

the preparation of the budget and the

conducting of special investigations for

the governor. The departments of

taxation and finance, attorney general,

state, pubHc works, conservation, bank-



664 NATIONAL MUNICIPAL REVIEW SUPPLEMENT [Nov.

ing, insurance, and health are to be

under the control of single heads

appointed by the governor with the

approval of the senate. Attached to

the department of health is to be

an advisory council of six members,

appointed by the governor for overlap-

ping terms of six years, and the depart-
ment head ex officio. The department
of military and naval affairs is to be

headed by the governor, who will

appoint as his deputy an adjutant

general. A commission of five and

ultimately of three members, ap-

pointed by the governor wath the sen-

ate's approval for terms of five years,

is to head the department of labor.

The department of agriculture and
markets is to be under the control of a

council composed of one representative
from each of the nine judicial districts

of the state, one representative at large,

and the commissioner of markets of

New York City ex officio; the ten mem-
bers to be elected by the legislature for

terms of ten years. This council will

select a commissioner to be administra-

tive head of the department. The de-

partment ofeducation is to be under the

control of the board of regents of the

University of the State of New York,

composed of twelve members, one from
each judicial district and three at large,

appointed by the legislature for over-

lapping terms of twelve years. The

regents will appoint a commissioner as

executive head of the department.
The department of mental hygiene is to

be under the direction of a commission

of three members appointed by the gov-
ernor, two for terms of six years and
the other to serve during good behavior.

The department of charities is to be

under the control of a board of twelve

members, one from each judicial dis-

trict and three additional from New
York City, appointed by the governor
for overlapping terms of six years,
two being appointed each year.

The department of correction is to be

headed by a single commissioner ap-

pointed by the governor with the

senate's approval. Attached to this

department is to be an advisory coun-

cil of five members appointed by the

governor for overlapping terms of five

years, and a board of parole and pro-
bation of three members in turn ap-

pointed by the advisory council and

serving at its pleasure. The three de-

partments of mental hygiene, charities

and correction are to be co-ordinated in

their work by a council of public wel-

fare composed of the chairmen of the

controlling boards of two of the de-

partments and the head of the other

department, also the commissioners of

health and education. The depart-
ment of civil service is to directed by
the chairman of a board of three ap-

pointive members. There are to be

two public service commissions, one

for New York City and one for the

remainder of the state, each composed
of a single commissioner appointed by
the governor with the consent of the

senate.

Recommendations are made in the

report for the establishment of an
executive budget system, for central-

ized purchasing of supplies, for better

control of state printing, and for the

standardization and grading of the

personal service of the state. This

report will be used by Governor Smith
as a basis for executive recommenda-
tions to the 1920 legislature.

VII CONCLUSIONS

It may be of interest by way of con-

clusion to attempt a brief summary of

certain general principles with refer-

ence to administrative reorganization
which seem to be pretty well estab-

lished by the consolidation plans now
in operation in Illinois, Idaho and

Nebraska, and also to point out the
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deviations from these principles as tive work of each department. This

embodied in the Massachusetts plan is the established rule under the con-

soon to go into operation. solidation plans of Illinois, Idaho and

In the first place, the consolidation Nebraska. All the departments cre-

plans have grouped the existing admin- ated under the administrative codes of

istrative agencies mainly upon a func- these states are administered by single

tional basis. Work of a related or heads appointed by the governor with

alhed nature has been brought together, the approval of the senate. The
so that on the whole the general lines of Massachusetts plan, however, is very
classification seem to be pretty well inconsistent on this point. For the

agreed upon. There are, however, administration of some departments
such functions as the registration of it proposes single heads, either elective

trades and professions which are as yet or appointive by the governor and

not definitely assigned to any particu- council, and for the administration of

lar group. For example, Illinois groups other departments it sets up boards ap-

registration with functions which are pointed by the governor and coun-

primarily educational; Idaho places cil. Two departments
—
department of

registration in the department of law banking and insurance, and depart-

enforcement; and Massachusetts pro- ment of civil service and registration
—

poses to associate registration with are headless, however, each is nomi-

civil service. nally unified by a provision requiring

In the second place, the number of the independent division heads to

administrative departments have been "act as a board in all matters con-

reduced to the minimum consistent cerning the department as a whole.
"

with the general lines of functional To each department having in con-

grouping. DHnois and Idaho have nection with its work duties of a quasi-

nine departments each, and Nebraska legislative or quasi-judicial character,

six, not including the constitutional the Illinois code provides that a board

administrative agencies; and Massa- be attached for the performance of

chusetts has twenty departments, ex- such duties. These boards are at-

cluding the governor and council, tached to such departments as labor.

Probably there would have been a mines and minerals, and trade and

smaller number of departments in commerce. While these boards act as

Massachusetts if it had not been for independent entities in the performance
the reaction of certain institutional of their duties, they are, nevertheless,

and political forces. If the constitu- component parts of the departments
tional agencies of Illinois, Idaho and to which they each belong. The
Nebraska were included with the code Massachusetts plan uses the board

departments, the number of depart- organization of the overhead admin-

ments in each case could probably be istration to perform any quasi-legisla-

made less than fifteen. It seems tive or quasi-judicial duties which may
desirable, if the governor is to bring devolve upon the departments, prac-

his department heads together as a tically all the departments performing
cabinet for the consideration of admin- such duties being administered by
istrative and financial affairs, to have boards.

not more than twelve or fifteen de- The need for advisory or non-execu-

partments. tive boards is recognized by the codes

In the third place, one person is made of EUnois and Idaho and by the con-

fully responsible for the administra- solidation act of Massachusetts. The

Li
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members of such boards are required

to have experience in the work of the

departments to which they are at-

tached and are usually appointed in the

same manner as the department heads.

These boards are associated with such

departments as agriculture, public

works, public welfare, health and
education.

In the fourth place, the department
heads and other administrative officers

are not given a longer tenure of office

than that of the governor. The codes

of Illinois and Nebraska fix the terms

of such officers for the same period as

the term of the governor. The Idaho

code does not fix definite terms of

office, but the administrative officers

serve at the pleasure of the governor,
it being understood, of course, that,

unless reappointed, they resign their

offices soon after the expiration of the

governor's term of office. The Massa-

chusetts plan, however, provides that

practically all administrative officers

shall serve for terms of three or five

years, and the members of all admin-

istrative boards shall be appointed for

overlapping terms of from three to six

years. Since the constitution fixes the

governor's term of office at two years,

he will never be able to control his

administration by appointment, even

if he is not blocked by action of the

council, except he hold office for at least

two successive terms, and perhaps
then he will not have gained control

until it is too late for him to accom-

plish anything. It seems quite nec-

essary that the chief administrative

officers should not hold office longer
than the governor if he is to be held

fully responsible for the administration,

and in this event the governor's term

of office should be four years.

In the fifth place, provisions are

made for the establishment of an

executive budget system. The codes

of Illinois, Idaho and Nebraska pro-

vide that the department of finance

shall supervise the gathering of esti-

mates and other budget data and that

the head of this department shall have
the power to approve, disapprove or

alter the estimates in the process of

making up a tentative budget for sub-

mission to the governor to be used as a

basis for the governor's budget recom-

mendations to the legislature. After

the expenditure of appropriations has

been authorized by the legislature, the

governor has the power through the

general control vested in his depart-
ment of finance and by reason of the

greater authority which he exercises

over the administration because of

consolidation to enforce the proper
execution of the expenditures. In

Massachusetts the office of supervisor
of administration under the governor
and council receives the estimates,

reviews them and makes the necessary

investigations for the preparation of

the budget. The governor, after the

appropriations have been authorized

by the legislature, can exercise prac-

tically no control over their expendi-
ture under the plan of administrative

organization set up by the Massachu-
setts consolidation act.

Finally, it may be pointed out that

the work of consolidation thus far

accomplished in Illinois, Idaho and

Nebraska, as well as the plan enacted

for Massachusetts, has certain limita-

tions. The codes of Elinois, Idaho and
Nebraska are only statutory docu-

ments, and consequently do not include

the administrative agencies set up by
the constitutions of these states. \Miile

the constitutional officers of Massa-
chusetts are included in the plan of

consolidation, their offices are each

constituted a separate department,
their functions remain the same and
the manner of their choice to office

has not been changed, only a few

new duties have been added in some
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instances. The principle of executive

responsibility has not, therefore, been

fully established. Complete consoli-

dation plans cannot be worked out

in these states without constitutional

revision. Illinois and Nebraska are

soon to hold constitutional conven-

tions, and it is probable that the

necessary changes may be made in

the constitutions of these states to

complete their plans of administrative

consolidation.
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^ Of interest and value to taxpayers and students

of governmental finance generally, as well as to

tax officials.

^ A valuable aid In crystalizing public sentiment
in favor of better assessment methods, which
are so sorely needed in solving the present acute

financial problems of our cities.
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Single copies, 25 cents
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VIEWS AND REVIEWS
who pussy-footed and winked to labor

was refreshing and indicated again
There are now nineteen societies that the labor element is not as class

and committees enlisted with us for conscious in politics as the radicals

our Moot State Constitutional Conven- like to imagine. A BrookljTi county
tion at Cleveland, December 29-31. candidate and a governor of New Jer-

Some of the organizations are split al- sey gained visibly by denouncing pro-

ready over the texts of their proposed hibition and are probably the forerun-

drafts and so cannot submit them for ners of a large and curious crop of

advance printing in this issue. In "wet
"
candidates next year, for the fre-

such cases, we ask—Is this a private quent appeal to discontent in politics

fight? or can anybody get in?—and succeeds less from hope of remedy than

encourage the submission of majority from the sense of sympathy which is

and minority reports so as to carry the the base of all influence. Ashtabula

battle to the floor. Even a committee and Kalamazoo again moved smoothly
of one has appealed for permission to through proportional representation

submit alternative proposals, because elections, that in Kalamazoo being
he finds difficulty in making up his especially interesting. Illinois and
mind! The radical proposals of the Nebraska elected constitutional con-

Short Ballot Organization alone furnish ventions without much emotion. Eli-

enough that is provocative of debate nois in its adxdsory vote supported
to fill two days. There will be scores the initiative and referendum. Phila-

of red-hot scrimmages, the police re- delphia elected an honest man as

serves will be stationed in the lobby mayor under the new simplified cliar-

and—or such is the private prayer of ter. New York, thanks largely to the

the program committee—blood, real fact that Mr. Hearst was anti-Tam-

red blood, will be spilt upon the velvet many this year, put two Republicans

carpets of the Statler! with five votes out of sixteen into the

board of estimate to fill casual va-

cancies. Dayton, without a serious

struggle, continued its good adminis-

The November elections were un- tration undisturbed for another two

usually interesting for an off year, years, making a total of eight years.

Governor Coolidge's avalanche in On the whole it was a good day for

Massachusetts against an opponent reformers.
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ni

HERE

LIES

RECONSTRUCTION

'TwAS a short life and a wobbly one !

Reconstruction never did mean any-

thing. The definition which our Roch-

ester resolutions gave of it was as good
as any, and the only one that restricted

itself to special post-war conditions,

but it remained merely our own. All

sorts of projects w^ere lavmched in the

name of reconstruction. The most

promising were the two bureau of

municipal research schemes for state

administrative consolidation in Dela-

ware and New York, and while both

were worked under the name of recon-

struction, they have nothing to do with

it except by a stretching of the word
far out of its meaning. The fact is we
suffered so little destruction that there

was nothing much to be reconstructed.

We know that reconstruction is

dead, anyway. For the League for

Longer Hotel Bed-sheets two years ago
wrote us—^we being in both the blue

book and the directory of directors—
saying, in effect, that longer sheets

would win the war. Last year it

asked us "if our boys coming back

after having bled and died 'over there'

will be content hereafter to risk their

health with the evils of short sheets?

Longer sheets are a vital factor in

reconstruction !

" And now the annual

appeal comes again and reconstruction

is not mentioned. Requiescat!
What's the word now? Oh you

know. Don't look so innocent!

You're working it yourself
—

"longer

bed sheets, bringing better comfort and

sleep to those who toil, constitute the

best antidote to the insidious poison
of bolshevism which unless checked—"

IV

The house of representatives passed
the Good budget bill with only three

dissenting votes. How absurd we all

were to have fought all over the map
for years ever since Taft's time when
there must have been an easy majority

ready to support the principle for the

last several years! Or is Congress

perhaps no better than legislatures

and councils that hide behind com-
mittees and floor strategists and avoid

a show-down, getting the pork up to

the last moment until the walls trem-

ble with the clamor from outside—and
then at last the record vote that can-

not longer be staved ofiF, a string of

speeches (undelivered) with "applause"
and "laughter" written in by the au-

thors, to decorate the congressional
record and to mail to constituents, an

overwhelming vote—^where is all that

stubborn opposition anyway! Are we
to beheve that those three members
could have held us up so long !

So it was wath the parcel post and
various other progressive proposals
that waited years, even generations,
for a fatal clean-cut record vote !

All honor to those three lone

budget opponents ! Would that we had
more honest Tories! We don't mind

representatives who flatly disagree
with us, and tell us so, half as much as

that slippery type who appear to want

just what we want, but never seem to

get it for us.



TWENTY-FIFTH ANNUAL MEETING
OF THE NATIONAL MUNICIPAL LEAGUE

To BE Held at the Hotel Statler, Cleveland, Ohio,

December 29, 30 axd 31

PROGRAM

Monday December 29—10 A. M. AND 2 P. M.

MOOT CONSTITUTIONAL CONVENTION

Presentation and explanation of all proposed

provisions. Questions and five-minute speeches

from the floor. No voting except such trial

votes by show of hands as authors of amend-

ments may request for their own guidance.

Matters on which no opposition appears may be

declared by the chairman, after warning, to be

adopted, and will be omitted from the calendar

on Wednesday.
1. Bill of Rights

Committee of One, Albert Bushnell Hart

2. Governor and Legislature; single house;

state manager

By the National Short Ballot Organization

S. Proportional Representation

By Proportional Representation League

4. Budget

By Govermental Research Conference

5. Judiciary

By American Judicature Society

6. Civil Service

By National Civil Service Reform League
7. Municipal Government

By our Committee on Municipal Program
8. County Government

By oiu* Committee on County Government

9. Initiative and Referendum

By Nationalj Popular Government League

10. Taxation

By our Committee on Taxation

11. Debt Limitations

Committee of One, A. N. Holcombe

12. Legislative Procedure

Committee of One, H. W. Dodds

13. Limitations on Legislation

Committee of One, Charles A. Beard

14. Elections and Suffrage

By Honest Ballot Association

15. Labor

Committee of One, Joseph P. Chamberlain

16. City Planning and Excess Condemnation

Committee of One, Frank B. Williams

17. Amendments

Committee of One, Herman G. James

Topics not yet assigned: Education, Public

Utilities.

7 P. M. SUPPER AND SMOKER
Election of New Council

Tuesday December 30—10 A. M. THE FATE
OF THE FIVE-CENT FARE

Report of the Committee on Public Utilities,

Delos F. Wilcox, Chairman

One-man cars, zone fares, standards of

valuation, extensions by assessment on

property benefited, use of public credit,

discussed by Peter Witt, Alfred Bettman,

Walter Jackson, Carl H. Mote

1 P. M. LUNCHEON
The Secretary's Annual Review

3 P. M. With Political Science Association

and Governmental Research Conference

7 P. M. UNIONIZATION OF MUNICIPAL
EMPLOYEES

Luther C. Steward, President National

Federation of Federal Employees, A. F.

of L. and other speakers

THE NATIONAL BUDGET BILL

Hon. James W. Good, Chairman Appro-

priations Committee, House of Represent-

atives and representatives of National

Voters League, NationaliBudget Committee

and Institute of Goverimient Research

Wednesday December 31—10 A. M. AND 2 P. M.

CONSTITUTIONAL CONVENTION
Presentation of Constitutional Provisions

for adoption under parliamentary law.

8 P. M. LANTERN LECTURE
War Memorial Buildings. H. G. Otis, Biu-eau

of Memorial Buildings, War Camp Com-

munity Service
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THE OLD ORDER CHANGETH
Chicago voted on November 4 to make its ballot non-partisan in

municipal elections.

New city-manager cities:

Muskegon, Michigan, 36,500.

Sallisaw, Oklahoma, 2,500.

Walters, Oklahoma, 1,600.

Lynchburg, Virginia, 20,000.

Newport News, Virginia, 20,000.

Pittsburg, Cahfornia, 7,000.

Tallahassee, Florida, 6,500.

Sanford, Florida, 7,000.
West Palm Beach, Florida, 10,000.

The total number of charter city-manager cities of over 10,000 popu-
lation is now 49; of smaller places, 57.

f^, Towns and cities having city-manager plan in modified form or by
ordinance, 59.

Total, 165.
* * *

Plan B of the optional charter law, a simple mayor-and-small-council

plan is spreading in Massachusetts.

Gloucester, Newburyport and Everett adopted it last month.
It failed in Lowell and Northampton.
Westfield ani other places are considering it.

An official commission in Ohio is at work on 'state administrative con-

solidation,' and the taxpayers' association of New Mexico has created a

strong committee on the same subject for that state. Governor Smith
of New York will give the administrative consolidation plan of his recon-

struction commission vigorous backing when the legislature assembles in

January.
* * *

A committee representing twenty-five civic organizations in Cleveland,
after two years of study, has recommended the adoption of our model
charter—city-manager and proportional representation.

Lima, Ohio, has elected a charter commission pledged to the city-

manager plan.
672



LOCAL GOVERNMENT BOARDS IN CANADA
BY J. N. BAYNE

Member, Local Government Board of Saskatchewan

For twenty years American political scientists have seen hope in the

principle of flexible state administrative supervision over municipal

finance as a substitute for legislative interference and modern limita-

tion, in line with the famous British local government board. In the

last six years such boards have developed widely in Canada. ::

provinces ofQuebec and British Colum-
bia soon after assumed, to a degree,

For many years Great Britain's like control of municipal borrowings.
Local Government Board has con- As already intimated, where a local

trolled the creating of debenture issues government board, or a body vested

by municipal institutions. In Canada with similar powers, has been brought
municipal administration comes under into being, it is not under federal con-

the jurisdiction of its nine provinces, trol. Where such scrutinizing bodies

Hence any local government board exist throughout Canada there are

which may be brought into existence points of dissimilarity,

will have its powers delegated to it by This provincial central supervision
a provincial legislature. is approved generally by the people

Until a few years ago each munici- of the various provinces in which these

pality in Canada decided for itself, bodies exist as a safeguard against

usually by a vote of its electors, or by local aspirations and ambitions which

special statute, whether or not a per- sometimes have led too near to the

manent loan for capital expenditure danger point,
should be made. Central authority
over borrowings of the kind was seldom

exercised. In the province of Ontario, The remarks which follow refer

however, the railway and municipal particularly to the local government
board has for some time held a right board of the Province of Saskatche-

to exercise a limited supervision over wan as it is, naturally, the one with

the creating of a permanent debt on which the writer is most familiar. It

the part of a municipal institution, is, so far, the only body of its kind in

In December, 1913, the Province of Canada using the title "local gov-
Saskatchewan, at a session of the legis- ernment board." Its functions are

lature which closed that month, made thus more easily understood by those

provision for the establishment of a already familiar with the term. It

local government board. The Prov- came into existence at the beginning of

ince of Alberta in less than two years 1914. It consists of three members
afterwards organized a public utilities selected by the lieutenant-governor
commission which is much the same in council, and the removal from
as Saskatchewan's local government office of any member thereof is by
board in so far as its relationship to decision of the legislature. The board

local authorities is concerned. The is a commission, non-partisan and

673
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non-political. Each of its members
holds office for ten years. The de-

mand for an organization of the kind

came largely from the Union of Sas-

katchewan Municipalities, which is

an association consisting of repre-

sentatives of cities, towns and villages

of the province. A few urban munici-

palities, during a period of unusual

activity in real estate, had borrowed

somewhat excessively notwithstanding
the fact that the proposals for such

hea\'y loans were in nearly every case

zealously and almost unanimously
supported by the council and the

electors of the community concerned,

they seeing in too rosy a light the

future of their respective municipali-
ties. In no case, however, was repu-
diation of the debt contemplated.
No instance of the kind is in the his-

tory of Saskatchewan's municipalities.
The local power to undertake financial

burdens was sometimes used too freely.

Hence the desirability of a central

body who would investigate and

control, in the light of experience

gained by other municipalities of the

province, any proposal to borrow

money by debenture. The additional

examination by the board of the rea-

sonableness and feasibility of under-

taking a debenture issue gives to the

prospective investor an increased feel-

ing of confidence in the issue, for he
knows that if approved it will not be
the result of a hastily constructed

program nor of hopes based on a

flimsy foundation. It might here be

stated that the law provides that

"there shall be associated wnth the

board for advisory purposes a com-
mittee consisting of two members to

be appointed annually, one by the

executive of the provincial organiza-
tion representing rural municipalities
and the other by the executive of the

provincial organization representing
urban municipalities. The duties of

the committee shall be to confer with

the board from time to time concern-

ing matters of general interest in rela-

tion to the carrying out of the local

government board act."

As already stated, the local govern-
ment board of Saskatchewan approves
or rejects all proposals to borrow

money by debenture on the part of

the 7 cities, 75 towns, 320 villages,

300 rural municipalities, over 4,200

school districts and a large number
of rural telephone companies in the

province. It will likewise perform sim-

ilar duties in respect of "hospital dis-

tricts" which recently came into exist-

ence, but none of these have, so far,

attempted the issue of debentures. It

is conceded that the board, with

knowledge secured in dealing with

nearly all local authorities, should be
in a better position to take a wider

view of the municipal and financial sit-

uation than any single local authority.
One result of the board's existence

is a higher price paid for municipal
securities. The intending purchaser,
in more than one instance, has asked

for a special audit of the books and
records of the local authority about to

issue debentures, but on learning of

the existence of the local government
board and its functions, has deemed
the examination of the latter sufficient

and has purchased the debentures with

an added feeling of confidence. It is

true that sometimes, when a munici-

pality's elaborate program is curtailed

by the local government board, a feel-

ing of disappointment results, but the

passing of time shows the wisdom of

learning to walk before attempting
to run. In its five years of existence

any reductions decided upon by the

board have proved to be in the inter-

ests of the citizens directly affected.

In the case of one large urban munici-

pahty in the province, whose pro-

gram included what the board deemed
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to be non-essential and inadvisable, In respect of cities and towTis the pro-
particularly at a time when labor and vincial statutes state:
material are possibly at the maximum xr^ ^_. , ,, , ,, ,.^ , ,,
e . e -^ m  ^ i

^^ ^^^^ of the moneys at the credit of the
of cost, some of its officials expressed ^^^^^ f„„,i ^.eount shaU be invested in any
themselves as believing that the local

securities, whether by the councU itself or by
government board should have control sinking fund trustees, without the pre\nou3

only over rural or junior municipal approval of the local government board to such

institutions. This sentiment is, how- investment.

ever, not common, nor is there real

justification for its existence. It is
The serious duty of keeping the

a fact that the too optimistic outlook sinking fund intact and free from
of urban or senior raunicipahties was danger of any kind is rigidly observed

a cause for the existence of the local ^y the local government board. Any
government board, for had our prov- proposed investment thereof receives

ince consisted only of rural municipal- particular \igilance.

ities and villages, it is not likely that Another duty of the local govern-
it would have been established. To ^^^^t board is the admmistration of

those who have seen the urban center ^he Sale of Shares Act. Before any

develop rapidly, it is apparent that a company can offer for sale its shares,

coohng or deterring influence is often stock or bonds, m Saskatchewan, it

desirable. must first secure authority for such
action from the local government
board which makes a close investiga-

Among other duties assigned to it,
tion into the strength and standing of

the local government board hears and the company. In those cases where

adjudicates upon appeals from the it is found that the shares will not

local courts of revision in respect of probably yield a reasonable return to

assessment valuations. Its services their purchaser, approval of the sale

in this regard were called upon oftener of such shares is wathheld. The wild

while values were falling, but as they schemes so often rampant where, for

have now reached a more settled level, instance, mines, imaginary or other-

the local government board had not wise, are exploited, need a firm re-

many appeals of the kind to hear dur- stricting hand. The average person,

ing the current year. when approached by a stock salesman,
Saskatchewan's law guards care- has neither time nor opportunity to

fully the sinking fund of any local examine fully the financial status of

authority or municipahty. Villages,
the company concerned. Hence the

rural municipalities, rural telephone investigation of the standing of the

companies, rural school districts and company by the local government
hospital districts are not empowered to board is conceded to be a genuine
borrow under the sinking fund plan, protection for the public.



THE FATE OF THE FIVE-CENT FARE
VIII. DETROIT—A TALE OF DISTRUST

BY EDWARD T. FITZGERALD

Every city's situation is difficult, and every city's situation is different

hut as these stories are told, the cases of 'procrastinate and let the corpora-
tion squeal and the service deteriorate

'

are beginning to have a familiar
QnnTi/i *' •• '* '• *• •• •• •' •• ••
O \J CC / t/\JL • • •• •• •• •• •• •• •• •• ••

"Detroitis still hanging by its gills," The Detroit United railway, which
in a transportation way. It has a operates the local system and a subur-

popiilation of approximately one mil- ban system as well, has a total track-

lion, with a street railway system age of approximately nine hundred

grievously inadequate for a city of that miles, of which one-third comprises the

size. It has been engaged in a warfare city system. On the greater part of the

with the company for more than a city system its franchises have ex-

score of years, yet to-day the city pired, and it is operating on what

possesses no efficacious means of com- might be called a franchise of "public

pelling the service or the building of necessity," which, while sufficient to

extensions which its rapid growth keep the wheels turning, does not per-

requires. mit of extensive borrowing of capital

Recently the city was without street to develop the lines in accordance with

car service for five days, when the the city's needs.

company's employes struck for in- Some idea of the situation in which

creased wages which the company the city finds itself may be obtained

claimed could not be granted with the from the statement of President Frank
increase of fare which had been al- W. Brooks of the railway company,
lowed by the city. The city's offer made during a conference with the

was the abolition of eight for a quarter city authorities some months ago, when

workingmen's tickets on all lines and he announced that approximately
the suspension of the eight for a quarter $12,000,000 would be required to put
tickets on about sixty-five miles of the the local system into the shape that it

system, leaving a straight five-cent should be. For this condition a part
fare during twenty-four hours of the of the public blames the Detroit

day. The company held out for addi- United railway. The company and its

tional revenue to be supplied through supporters place the responsibility for

the charge of a penny for a transfer. the warfare that has existed for nearly
The strike was finally settled when twenty-five years on public officials

the men were given their increase and and the press. The company charges
the company ordered to resume opera- that it has been harassed and hampered
tion of its cars by Judge Marschner, so that it has been impossible to bor-

of the circuit court, the city agreeing row the necessary capital to provide
to arbitrate the question of a charge an adequate transportation system,
for transfer with a board of three and that it has been the

"
football of

members. poUtics."
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Wliile it is true that the street rail- been termed, during the years of bat-

way company has been the issue in tling between the traction company
numerous pohtical campaigns for a and the municipaUty.
score of years, and that the pubUc Since 1906 four street railway set-

generally has been hostile, the weight tlement plans have been submitted to

of evidence is against the Detroit the voters of this city. Two of these

United railway. were franchise propositions, and the

Its history in Detroit has been others, purchase plans. In addition,

marked by a lack of tactfulness and franchises for the construction of eleven

courtesy which has built up such an extensions in various parts of the city,

antagonism that the public has grown were submitted at another time. An
to believe that anything the company affirmative vote of 60 per cent of the

seeks in the way of innovations, such electors balloting, would have been

as the skip-stop, etc., is a bad thing for necessary to adopt any of these plans,

the city. Yet not one of them received even 50

Moreover, the Detroit United rail- per cent of the city's vote,

way has piu-sued a policy that has not The franchise propositions were

been conducive to popularity. It has beaten overwhelmingly, and though
said "no" to suggestions that would the city in 1913 voted better than

have been of mutual benefit to com- four-to-one for municipal ownership of

pany and city. Its officers have been the street railway system, on the two

inaccessible to public officials and news- occasions when municipal ownership

papers during the controversies which purchase plans were submitted to the

have so frequently arisen. The result voters, the plans received only 47.6 per

has been a distrust of the company's cent of the votes cast,

motives. In justice to the so-called settlement

As proof of the fact that Detroit is plans and the men who sponsored them

not a corporation-baiting city, the it must be said that all had merit, and

case of the Detroit Edison company is had any one of them been adopted, the

frequently cited. The Edison company city would be in a better shape to-day

has the confidence of the entire city, than it is.

Its policy has been to accommodate Likewise all of them had defects,

rather than to antagonize. Wlien it They were give and take propositions,

makes a request for increased revenue. The opposition to all of them was, in

it is always sure of getting it, for the the main, political. The Democrats

reason that its administration has been opposed plans put forward by the Re-

straightforward, its service excellent, publicans. The Republicans were out

and, under the splendid management with an axe for the Democratic inven-

of Alex Dow, the public has learned by tions. All of the plans were misrepre-

experience that the company is a pub- sented by their opponents, and the

lie service corporation in the true sense voter, confused in the haze of state-

of the word. ments and mis-statements, decided to

So much for the reputation which the play safe and vote "no," with the

Detroit United railway possesses, and result that conditions became steadily

the lack of transportation facilities. worse.

A better understandmg of the local The most recent settlement plan

situation can be obtained by consider- was submitted to the voters by Mayor
ing the various attempts to settle the Couzens and the board of street rail-

street railway "problem," as it has way commissioners, in April of this

\
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year. It provided for the purchase

by the city of the local system for

$31,500,000. It was not a perfect plan,

and its sponsors did not claim that it

was. In fact, it can hardly be ex-

pected that any plan which grants

everything to one side will ever be

agreed to by both. Thousands of dol-

lars were spent to defeat it by anony-
mous sources. It met the same fate as

its predecessors, permitting Detroit to

continue "hanging by its gills."

Strong proponents of municipal

ownership insist that a municipal

ownership condemnation plan would

have received adoption by the voters,

but in the opinion of the mayor and
the board of street railway commis-

sioners, this plan would have cost the

city more than an out-and-out pur-
chase agreement price. Many other

persons ascribe the defeat of the recent

purchase plan to a falling-off in senti-

ment as regards public ownership
caused largely by the government op-
eration of the wire and rail properties.

Following the defeat of the purchase

plan in April, no further discussion

was given to an adjustment of the

traction difficulties until the strike

precipitated a crisis. In accordance

with the court's order, an arbitration

board of three members was appointed
to determine whether the company is

entitled to additional revenue. This

board has not yet reported its findings.

Simultaneously with the appoint-
ment of the street railway arbitration

board, the board of street railway com-
missioners was directed to make recom-

mendations for a rapid transit system
to the common council. After several

weeks of effort during which the board

had at its disposal the services of

street railway engineers, the commis-
sioners presented a report recommend-

ing the construction by the city of a

system of subways for the downtown
district through which the surface

cars were to be run. The plan was
similar to that proposed for Cleveland

and the tubes were to be so constructed

that they could later be used for regular

subway train service when such an
extension of the service was deemed
advisable.

The report of the street railway
board further recommended that the

city enter into an arrangement with

the Detroit United railway for opera-
tion of its cars under what the board

termed the "rides-at-cost" plan. The

plan suggested is similar to the Tayler
service at cost arrangement, now in

operation in Cleveland and elsewhere

in modified forms.

Although the street railway commis-

sion was appointed by Mayor Couzens,
the latter entered a vigorous protest

against the commission's recommenda-
tions with the result that the commis-

sion resigned. Five out of nine mem-
bers of the common council stood by
the commission's report and by reso-

lution directed that the railway board

confer with the Detroit United railway
officials with the idea of agreeing on a

rides-at-cost plan, which it was hoped,

might be submitted to the voters for

ratification at the April election. The

mayor, however, blocked negotiations
with the company by vetoing the

council's action and inasmuch as six

votes were required to over-ride the

executive veto, the proponents of the

rides-at-cost plan were defeated.

The mayor defends his position by
insisting that the charter instructs the

administration to proceed with steps

toward municipal ownership of the

street railway property. He proposes
instead of the rides-at-cost plan, that

the voters be asked to authorize the

issuance of bonds to the amount of

$15,000,000, at the election next April,

out of which new extensions will be

built by the city. At the same elec-

tion he suggests that a referendum be

I
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taken as to whether or not the people the inability of the city officials to

wish their officials to negotiate with agree on any one plan,
the street railway company on the It is more than a score of years ago
basis of the Tayler or rides-at-cost plan, since efforts were first made to cure
Three out of four of the Detroit Detroit of its traction ills. The patient

newspapers are supporting the rides- is not improved. In fact he is much
at-cost plan, while the fourth is stand- worse. And whilst city officials are

ing behind the mayor. Apart from the wrangling today over the remedy, the
fact that a three-fifths majority is Detroit United railway continues to

required to carry any plan that may crowd passengers into cars in such a
be submitted, the chances for a speedy manner that were the passengers cattle,

settlement of Detroit's transportation the humane society would probably
troubles are rather slim because of interfere.

SANDUSKY AND THE MANAGER PLAN
BY AUGUSTUS R. HATTON

Dr. Hatton has recently visited seven typical cities having the city-

manager plan of municipal government and we expect to carry the story

of his findings in the "Review" from now on. Sandusky is important
because it is one of the townsfrom which accounts were persistently dis-

turbing and conflicting. :: :: :: :: :: :: ::

Sandusky, Ohio, began to operate new chapter recording some striking
under the manager plan in January, change.
1916. Shortly thereafter rumors be-

gan to be heard of trouble between the

city-manager and the commission, of Under the Ohio constitution munici-

disagreements between the commis- pal elections for the choice of officers

sioners, and of the highly sensational can be held only in the odd numbered

newspaper exploits of one commis- years. For that reason new city
sioner in particular. It was evident, charters vmder the home rule provision
even to those who observed from a dis- of the constitution provide for the

tance, that the governmental boat of election of officers in November of

Sandusky was being rocked rather vio- such years and that the charter shall

lently. With intermissions of com- go into operation on the first of Jan-

parative calm, this condition prevailed uary following. Thus Dayton and
for nearly two years, after which noth- Springfield began to operate under the

ing was heard of trouble in Sandusky, manager plan in January of 1914.

Since April, 1918, the government has Sandusky came under the plan, along

proceeded on an even keel, the ma- with Ashtabula and Westerville, in

chinery has been working smoothly January, 1916. In the process of

and appears to have been handled in- framing and adopting a charter there

telligently. The story of Sandusky can be no complaint in Sandusky on

may now be told with a reasonable the score of lack of deliberation. The
assurance that it will not have to be commission to frame a charter was

supplemented the next morning by a chosen on July 30, 1913. The new
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charter was submitted to the voters on

July 28, 1914, only two days short of

the extreme limit allowed by the con-

stitution for that purpose. After the

adoption of the charter in July of 1914

an election could not be held under it

until fifteen months later and it was
seventeen months after its adoption
before the charter went into operation.

During all that time a government
which knew that a sentence of extinc-

tion had been pronounced against it,

continued in control of city affairs

while certain politicians and other irre-

concilable opponents of the new charter

had time to recover from the blow that

had been given them at the polls and
to make it as difiicult as possible for the

new government to go into operation

smoothly.
The Sandusky charter provides, ex-

cept with a few variations, for what
has come to be regarded as practically

the standard-manager plan. There is

a commission of five members chosen

from the city at large for four-year
terms and on a non-partisan ballot.

After the first election, provision was
made that the commission should be

partially renewed every second year.

Nomination for the commission is by

petition of 5 per cent of the voters, and
from the list thus made up the candi-

dates, equal to the number of places to

be filled, who receive the highest num-
ber of votes, are declared elected.

The recall is provided in a somewhat
awloN'ard but not unworkable form.

There is also provision for the initia-

tive and referendimi. The commission
chooses one of its members as presi-

dent and appoints a city clerk, a city

solicitor and a city treasurer who is

head of the department of finance and
audits. The city manager, chosen by
the commission and holding ofiice at

its pleasure, makes all other appoint-
ments in the executive service of the

city.

TROUBLE BEGINS

While there are details in the San-

dusky charter which could be changed
to advantage, it must be admitted that

there is nothing in the document itself

which directly accounts for the trouble

which later developed. In fact, the

first commission elected under the

charter was a promising one. With
one exception it was composed of men
of ability and public spirit who might
reasonably have been expected to give
the new plan of government a fair and
favorable trial. The one exception
was a newspaper man who, shortly
after he took a place on the commis-

sion, started a weekly sheet of his own.
This sheet, while ostensibly solicitous

of the public interest, was used chiefly

to discredit the manager plan and cer-

tain persons in Sandusky and as a
means of exploiting the over-developed

ego of its editor. Even with such a

trouble maker on the commission, the

difficulties which followed would not

have occurred but for an entirely un-

predictable situation which arose be-

tween two other members. These
commissioners were the two from

whom, perhaps, the people of San-

dusky had a right to expect most.

Individually they were among the

ablest and most respected business

men of the city. Placed together on
the commission they proved to be so

temperamentally incompatible that it

was next to impossible for them to

work with each other. The quarrels,

bickerings and disagreements of these

two were seized upon with gusto by
the editor-commissioner and were used

in an attempt either to discredit the

manager plan or to control it.

Any man serving as city manager in

Sandusky during the initial period of

the experiment must have possessed
unusual qualities of training, character

and leadership to have weathered the
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storm and emerged unscathed. The Early in 1917 an initiative petition,

first manager appointed was an out- fathered by the editor-commissioner,

of-town man with good training as an was circulated proposing an amend-

engineer, high ideals of public service, ment to the charter which would

and considerable vision as to what have eliminated the manager plan,

a city could and should be. He soon Through some defect either in the

found himself entangled in the broil petition itself, or in the time when it

going on in the commission, the dis- was filed, the question of adopting the

turbing member of which, in the course amendment was never presented to

of time, made the manager a special the voters. It is not improbable that

object of attack. In spite of the had the question gone to the voters at

manner in which he was hampered, he that time, the manager plan would

continued on the job. At last the have been cast into the discard,

commission virtually gave him a vote Gradually things began to improve,

of lack of confidence by reducing his The two incompatible commissioners

salary. He still stuck, hoping to wear voluntarily retired and their places

down the difficulties placed in his way were filled by men who could work in

and to prevent a purely political ap- harmony. The second manager did

pointment which he feared would be not turn out as badly as might have

made in case he should give up. He been expected. The power and in-

was finally dismissed by the com- fluence of the editor-commissioner

mission. began to wane. The people were

obviously growing tired of his clamor.

At the regular municipal election held

in November, 1917, the candidates

The second appointment of a man- for the commission supported by him

ager was not reassuring. The man were defeated. Soon thereafter, hav-

chosen was a citizen of Sandusky, a ing sold his newspaper, he accepted a

druggist by profession, and a former position in another city, resigned from

mayor of the city under the old govern- the commission and shook the dust of

ment. Although a good citizen, rea- Sandusky from his feet,

sonably successful in his own business,

no one pretended that he had any straightening out
special qualifications tor the oince oi

city manager. Moreover, his former Early in 1918 the second manager
election as mayor upon a party ticket retired and in April was succeeded by

gave color to the behef that the new George M. Zimmerman who had been

plan of government was gradually serving as city auditor. Zimmerman,

descending into partisanship. It is also a local man, had never been in

not strange that, with the wrangling public life until persuaded by the com-

in the council, the dismissal of the mission to accept the position of audi-

first manager and the appointment of tor. He had successfully conducted

another not conspicuously fitted for his own private business and performed
the place, together with the accusa- excellent service for the city in bring-

tions and shoutings of the paper con- ing the accounts and finances into

ducted by the editor-commissioner, a better condition. Not only the com-

considerable portion of the people of mission, but the citizens in general

Sandusky were bewildered, dissatisfied knew that Zimmerman was in no

and disgusted. sense a politician. He did not seek

the second manager

\
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the position of auditor and was not a .^„ x,,.„,,^.
,• 1 . P .1 •.• t ACHIEVEMENTS AND DIFFICULTIES

candidate tor the position of manager.
In asking him to become city manager, Beginning with 1918, positive
the commission was aware that he was achievements may fairly be spoken
a man who would not be content with of, and when achievements by an
an empty title, but that so long as he Ohio city are mentioned the disad-

held the office he would expect to be vantages of the financial restrictions

manager in the sense indicated by the under which they all labor should be

city charter. Moreover Zimmerman kept in mind. For although Ohio

is a frank, straightforward capable cities have home rule in most matters,

person, a man who can be positive this does not extend to local finance,

and decisive without being dictatorial Under the so-called Smith one per cent

or otherw'ise unpleasant. Since his tax law and amendments thereto, the

appointment in April of 1918, the total possible tax levy in any city for

machinery of the city government has all purposes is only a little more than

run with increasing smoothness until one and one-half per cent. This levy,

Sandusky can now be compared favor- be it remembered, must produce all

ably with other manager-governed the revenue arising from general taxa-

cities. tion for state, county, school and city

But what was happening to the city purposes. To make matters worse,

business during the two troubled years the decision as to what part of the

prior to the appointment of the present total levy shall be allotted to the city

manager? Certainly no city official is not in the hands of the city authori-

could be expected to be at his best ties. A county budget commission,
while working under such conditions, which is beyond the control of the city,

It might reasonably be supposed that after taking account of the levy re-

the business of the city had fallen into quired for state purposes, apportions
a chaotic state and that the decline in the remainder of the total between the

the quantity and quality of service to county, the schools and the city,

which they had been accustomed was Under this arrangement any Ohio city

obvious to the citizens. This seems may consider itself lucky if the rate

not to have been the case. The serv- allowed it even shghtly exceeds one-

ice rendered by the city government half of one per cent. Whatever rate is

appears to have been at least up to the permitted is levied uniformly upon all

standard of the old regime and most property assessed for taxation. In the

of the citizens questioned seem to feel P^^t years Ohio cities have had no

that, even during the period of worst
^^^^^ considerable source of revenue

., ., •. . except the 1 quor tax. But Ohio went
turmoil, the new city government was ,

r ^, .%,, ^ ,^,0 j
re ,- ,1 li 1 1 rr>i J- dry lu thc middlc 01 1918 aud as a cou-

more ettective than the old. Ihe dis- o j i i,- i, i, j... .
. ,^,o 1 sequence Sandusky, which had re-

satisfaction prior to 1918 was due
^^-^^^^ $22,253.79 from that source in

rather to the constant bickermg, and
^g^^^ received only $10,780 in 1918,

the uncertainty which resulted there-
^^^d in 1919 will receive nothing at all.

from, and the fact that the new gov- Qne can readily appreciate what this

ernment was not producing results as means in a city where the total receipts
much better than its predecessor as had from taxation, in 1918, other than the

been expected, than to any feeling that hquor tax were only $132,096.

the affairs of the city were less ably The Sandusky city-manager experi-

conducted than previously. ment has been made in the difficult
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war years from the beginning of 1916

to the present time. As compared
with the great majority of Ohio cities

working under the same financial

handicaps, the record of Sandusky is

very creditable. Take for instance

the financial year of 1918. It was be-

gun with a floating debt of $18,000
carried over from the previous year.

In spite of this no deficiency notes or

bonds were issued and the year was
closed with the city free from floating

debt. Moreover, a net reduction of

$35,400 was made in the city debt

chargeable against tax revenues. That
is to say, bonds to the amount of $72,-

000 were retired and $36,600 in new
bonds were issued—certainly not a bad
record in these difficult times.

The record of the water department
in 1918 is especially worthy of note.

The water works is the only public

utility owned and operated by the city.

During 1918 wages in the water depart-
ment were increased from 25 per cent

to 40 per cent. The price of fuel rose

from $3.62 per ton in 1917 to $4.40 in

1918 and, owing to war time restric-

tions on coal shipments, was of inferior

quality at that. Nevertheless more
water was pumped per ton of coal in

1918 than ever before. On January 1,

1919, the water works fund could re-

port a surplus of $22,260 although the

year 1918 was begun with a surplus of

only $9,411 and a sinking fund charge
of $38,148 had been met.

EXPENSES REDUCED—IN 1918!

Another thing pointed out with

pride by the present administration is

that, all departments considered, the

city was operated for $2,000 less in

1918 than in 1917. These figures may
appear petty as compared with mil-

lions ghbly mentioned in New York,

Philadelphia or Cleveland, but rela-

tively they are large. It should be

remembered that the total revenue
from taxation of all kinds in Sandusky
in 1918 was $142,876. Taking away
the liquor tax, which has now disap-

peared, the revenue from general
taxation shrinks to only $132,096 as

has already been pointed out.

Naturally, during the war, pubfic

improvements had to be curtailed.

Nevertheless, during 1918, a good
showing was made. A considerable

amount of new paving went down,
sewer construction was continued and
water mains were extended. The
manager realizes that, with the present
cost of labor and material and the rigid

limitations of Ohio tax laws, the city
must sail a careful course. He there-

fore recommended that, for 1919, no

great amount of public work be
undertaken.

It is noticeable that the advice of

managers everywhere is more con-

servative than that of politically-

chosen mayors. A mayor is here to-

day and to-morrow he is not. He is

prone to promise extensive improve-
ments in order to boost his chances of

election, for, at best, the promises of

a mayoralty candidate made on the

stump are not regarded as rigidly

binding. They are in about the same

category as the statements of the

honest farmer made in a horse trade—
to be considered as conditioned by the

circumstances and ethical standards
of that particular type of transaction.

A city manager expects to go on

through a period of years and his hope
of doing so rests in no small degree on
the proved soundness of his advice to

the council. He must live with that

advice and, therefore, it must be well

considered.

In spite of careful handling by the

present manager the chief problem

immediately confronting Sandusky is

financial. Since 1912 the bonded debt

of the city, chargeable to general
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taxation has increased
rapidly^

On
^ ^^^oBn-Tomr m the charter

January 1, 1919, the total was $846,-

650. The oldest outstanding bonds It is difficult to say to what extent

were issued in 1892. Under the old the present fairly representative coun-

regime practically no provision was cil is due to the scheme of nomination

made for a sinking fund and for the and election provided by the charter

first two years under the manager and how far it is to be credited to mere

plan no step was taken to correct this accident. Nomination is by petition

defect. As a result the city has about and neither an elimination primary
a half million dollars in bonds falling nor a preferential voting system is

due within the next ten or twelve used. Every candidate in whose be-

years with no accumulation begun to half a 5 per cent petition is filed gets

meet these obligations. Careful finan- his name on the election ballot, and
cial planning will be necessary, involv- the number to be chosen who receive

ing a well devised system of refunding the highest votes are declared elected,

designed to spread future payments Of course there is no assurance that a

evenly over a term of years. This sort council so chosen will reflect majority
of service to a city is not spectacular opinion, or that one faction or group
but it is fundamental. Cities cannot will not elect all the members. With

go on indefinitely accumulating debt issues sharply drawn the latter would
and making no provision for its be pretty sure to occur. However,

payment, nor can they continue to under ordinary conditions, it seems

increase their debts out of propor- probable that some representation of

tion to their growth in wealth. In the larger and more conscious groups

Sandusky there is every evidence will result. Such representation will

that the new government is meeting neither be assured nor accurate but

its financial problems with ability may, in most cases, be sufficiently

and firmness. evident to allay dissatisfaction.

WTiat do the people of Sandusky There is now no discoverable dis-

think of their manager government satisfaction with the method of choos-

now? So far as can be ascertained ing the council. No one has alleged

by careful inquiry they are pretty that it is unfair or responsible for any
well satisfied. Old theoretical objec- troubles that have arisen. However,
tions have all but disappeared. It is if one were given to prophecy, his

possible to get close to the new gov- reputation in that regard would prob-
ernment. No one was found who ably be secure if he foretold serious

described it as undemocratic. The future discontent with the electoral

manager is always accessible and the system of the Sandusky charter,

council is fairly representative. Most AVhen that time comes the city may
of the members of the council would turn to proportional representation, as

be described as "business men" but the experience of the sister Ohio city of

there is one labor representative, and Ashtabula is likely to be persuasive,
he a moderate socialist. The latter is If a further venture in prophecy were

proving a valuable member of the made it might well be that the most

council, both in interpreting the gov- important single factor in the future

ernment to the wage earners and by success of the manager plan will turn

reason of his superior knowledge of out to be the provision for an accu-

some matters coming before the ratelyrepresentativeand stable council,

council. Like most dependable prophecies this
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is based on experience, and to this eyes of the council and of the city

body of experience Sandusky has manager have been fixed ahnost ex-

made a valuable contribution. clusively on the immediate work-a-

day tasks of the city. Little else could

have been done during the period of

the war, and that is jjrobably all that

It will have been noted that in the the people of Sandusky are now ready
foregoing story of Sandusky, there is for anyway.
no record of startling innovations or of Vision, so called, usually translates

sudden expansion into new fields of itself in municipal affairs into such

civic effort. On the contrary it is a concrete things as city planning, hous-

plain tale of a difficult period success- ing, parks, playgrounds, recreation,

fully passed, of a community righting etc. The apparent absence of vision

itself after an unfortunate beginning, in Sandusky may be partly accounted
and of the every-day affairs of a city for by the fact that the city possesses

being handled a little better than ever in fair degree many of the things that

before. Sandusky would probably other cities are striving hard to attain,

impress the uncompromising apostle There has been no sudden influx of

of the "city ultimate" as undevel- population, though a considerable

oped in community consciousness and growth due to industrial expansion is

its government as lacking in "vision." now impending. With a population
And, upon a superficial acquaintance of between 25,000 and 30,000, it is

with the city, such judgment would not claimed that 80 per cent of the families

seem to be unmerited. But, unless all own their homes. The city is beauti-

signs fail, Sandusky is rapidly begin- fully situated and has already an

ning to think as a community. There attractive and fairly adequate street

is evidence that the people are begin- plan. Shade trees abound and few

ning to realize the importance of pull- cities of its size can boast such a beau-

ing together for a common cause. tiful system of parks. For fishing.
In the process of arousing the city boating and other water sports there

to community needs and community is the great expanse of safe water

possibilities the chamber of commerce afforded by Sandusky Bay. Across
is proving a vital factor. It is leading the bay is the finest beach to be found
the people to understand and appre- anywhere on the Great Lakes. This
ciate things which, if first proposed beach and the resort features there

by the city government, would be re- developed attract over a million and a
ceived with more or less suspicion, half of pleasure seekers every year.
Thus even the new city government Sandusky appears to be on the eve
inherits a measure of that distrust of a considerable industrial expansion,
which rightly existed as to the abihty In view of its location and advantages
and disinterestedness of its predecessor, it should grow. The vision most
To the charge of lack of "vision" needed in Sandusky just now is that

the government of Sandusky might which will make it possible to retain

properly enter what the lawyers call a for this larger population the advan-

plea of "confession and avoidance." tages which the people of Sandusky
It cannot be denied that hitherto the have hitherto enjoyed.



RICHMOND PASSES THE TURNING POINT
BY BROADUS MITCHELL

The Richmond Survey was one of the most important whole-city municipal

research studies of last year. We asked Mr. Mitchell as one familiar icith

local affairs to relate the actual results that followed the sweeping recom-

mendations of ike survey. :: :: :: - - '•'• '••

The movement which resulted in

inaugurating a new plan of govern-
ment for Richmond the first day of

last January, while it had as its occa-

sion popular dissatisfaction with one

agency in the municipal organization,

was really determined by the whole

of the city's progress. The war de-

manded economy and effectiveness,

victory in the fight for the federal

reserve bank had impressed the obli-

gations of leadership, success with

Liberty loans inspired confidence.

Dislodgment of the so-called adminis-

trative board, a superfluous cog in

the city's machinery, was certainly

the spectacular accomplishment of the

better-government campaign. Yet it

would be a mistake to consider the

abohtion of the board the underlying
reason for the reform, and this is indi-

cated in the fact that the board itself

had birth some years ago in an ill-

considered compromise between those

who groped for concentration of power
in the hands of the mayor and a group
of reactionaries who wished continu-

ance of the council and committee

system.
It is true that voters in the election

which instituted the revised charter

were bent upon ousting the board and

gave little attention to the form of

government that v/as being brought in

to take the place of the regime of

-which the board was only one bad

feature, and it is also true that there is

now little discussion of the new ar-

rangement or of the extent to which it

is correcting old grievances. These

facts, however, spring from the com-

plexion of a heated campaign, and are

not criteria of the important and

growing concern of the people in the

organization of their municipal af-

fairs. The action of the civic associa-

tion of Richmond, which sponsored the

reform movement, in capitalizing, dur-

ing the agitation for the improved
charter, the conspicuous inefficiency of

the administrative board, and now,

since the charter is in operation, in not

pressing for the precipitate realization

of all its benefits, is to be interpreted
with the same desire to look beneath

the surface. Clear distinction must be

made between an exciting force which

was efficacious at the critical moment
and a determining cause which must
be relied upon as insuring a progres-
sive future.

It is no discredit to the civic asso-

ciation to find in its long and vigor-

ous campaign through advertisement,

newspaper publicity, the platform and
the survey of the city government by
the bureau of municipal research of

New York, simply the crystallizing of

public sentiment that was already in

course of forming. Indeed, this is the

best commendation of the method fol-

lowed—that of carrying desire for re-

form in the van of reformers, so that

when the situation had been made
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clear and the proposals for remedying
it were up in concrete shape for a vote,

there was no room for claiming that

the movement had been imposed from

above or that the demand for a new
charter had been sprung on citizens

unawares.

The work of the civic association led

up to the survey and centered in its

findings and suggestions. While the

survey report was a sanction for

plans already largely matured, it did

the important service of bringing to

the city an objective examination

that strengthened popular conviction.

Study of Richmond's government by
specialists of the bureau of municipal
research was commenced in July of

1917 and the printed report appeared
before the new year. The investiga-

tors while in the city were properly
silent as to their discoveries, and yet

contrived, in statements and public ap-

pearances, to do much toward inform-

ing the people upon the large facts of

municipal organization. Furthermore,
it was interesting to those who watched
the movement closely and who exam-
ined the report critically to see how

skilfully the document combined fidel-

ity to accuracy and scientific values

with regard for local tradition; there

was kept always in mind a constructive

purpose which sought to minimize the

danger of deadlocks and to reahze the

largest net result.

II

The report stated that the organi-
zation of the city government under

the old charter possessed three main

defects, namely, (1) there was no re-

sponsibility for leadership, (2) the or-

ganization was too complex, and (3)

there was insufficient correlation of

functions that in fact were related.

The city was headless, or worse than
headless in having three heads—the

mayor, the two-branch council and the

administrative board. The mayor was
almost entirely without appointiye

power and his power of removal was

greatly limited by the right of appeal
of the employe to the criminal court,

in which appeal the mayor must ap-

pear a defendant. Members of the

administrative board, which body
named the heads of large depa.

' '

were elected by the people. ..^.v.....

membership on the bofrd appointive

might have safeguarded agtiinst the

lamentable inefficiency which resulted

from the elective plan, but could not

have offset the objection that it is

dangerous to look for as decided as-

sumption of leadership or acceptance
of responsibility in a group of officials

as in an individual. The city council

was in worse case as respects leader-

ship and responsibility than the

administrative board. The partial

effectiveness of mayor, board and

council had led to the confusion in

fact of functions which were none too

distinct in theory; the administrative

board, besides acquiring appointive

power properly belonging to the mayor,
came to have legislative authority, and
the council was scarcely more repre-

sentative than administrative. Thus
absorbed from, the mayor became a

titular officer and department heads

were little better than high-grade
clerks.

Complication in governmental struc-

ture was accompanied by "red tape,

waste, duplication, lost time and gen-
eral inefficiency." The charter, much
too long and resembling a code of

statutes rather than fundamental law,

had been built up and adjusted through
revision and amendment until it re-

minded one of an old New England
farm-house, its original central portion

barely distinguishable amid the com-

plexity of wing, addition, porch and

lean-to of successive generations of en-
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largers. The people of the city did not

understand the plan of the govern-
ment and even few officials could

do so.

This patch-work showed itself in no

way more plainly than in the illogical

separation of related functions. A
random grouping of many depart-
ments under the administrative board

was a very superficial economy of ef-

fort, urd even here the public works
functions were divided as between

city engineer, superintendent of street

cleaning and park keepers, to say

nothing of others, City-owned gas,
electric and water plants were op-
erated, each independently of the rest.

Obvious connection in protective pur-

pose of police and fire departments did

not prevent assignment of the former
to the mayor and the latter to a board

appointed by the council. There was
like confusion in respect to financial

and school officers. Administrative

authority, diffused between several

agencies, was rendered less forceful by
the fact that such officers as the high
constable, sheriff, city sergeant, city
treasurer and commissioner of revenue
were elected, under state constitutional

requirement, by the people.

Ill

The bureau of municipal research

suggested three plans upon which the

city charter might be revised. These
were the mayor and small council plan,
the commission-manager plan and the

the commission plan. The proposals
were so contrived that none of them
would necessitate amendment of the

state constitution, highly desirable

though this was seen to be as a future

objective, and all of the three would

operate, it was believed, to cure Rich-

mond's principal governmental faults,

especially in the respect of fixing exec-

utive responsibility in the mayor.

The mayor and small council plan
was recommended as best fitting Rich-

mond's needs, and the new or revised

charter under which the city is now
administered reflects tolerably faith-

fully the outline of this form of gov-
ernment as presented in the survey

report. The proposal to reduce the

council to a single body of nine mem-
bers was not followed, but the sugges-
tion to divide the administration into

departments each with an especially

qualified head appointed and remova-
ble by the mayor and together forming
an expert advisory board was sub-

stantially embraced. All of the three

plans put forward in the survey report,

of course, contemplated the abolition

of the administrative board, whose
members as a general rule had never

been, through education, experience or

abilities, particularly fitted for the

tasks intended to be accomplished by
them.

It is best at this point to leave the

survey report and examine briefly the

provisions incorporated in the revised

charter which was put into effect, since

these provisions, on the side of struc-

ture of the government, represent the

net gain from the reform movement.
Six departments are created—law,

finance, public works, public welfare,

public utilities and public safety.

Heads of all departments except those

of law and finance are appointed by the

mayor subject to confirmation by the

council, "such . . . heads of de-

partments to be chosen by reason of

fitness, training and education for the

duties which pertain to the departments
to which they respectively belong."
The city comptroller, as constituting a

check upon the mayor, is named by
the council, and the city attorney, as

peculiarly representing the corpora-

tion, is similarly appointed. The

mayor is ex-officio chairman of the

advisory board, which supplies the ad-
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vantages without the disadvantages of administrative improvements, many of

the aboHshed administrative board, them l)y no means minor and amount-
and to which matters may be referred ing in the aggregate to the difference

by any department head and there between efficient and inefficient gov-

finally disposed of in a decision which ernment, composed the body of the

is binding upon all. Each director report,

appoints his own subordinates subject
to the approval of the advisory board,
but he has plenary power of removal. It is difficult to estimate as yet the

In the creation of departments func- extent to which the aims of the re-

tional correlation is accomplished and, form movement are being realized in

as respects administration, authority practice. The civic situation in Rich-

is pyramidized so as to place the mayor mond appears to be quiescent; the new
at the apex. regime is on trial with the people, but

Lax charter requirements assisted by the overwhelming adoption of the re-

customary neglect had led to a very vised charter and many circumstances

shambling budgetary system in Rich- besides indicate that it is the personnel
mond. The mayor had little to do of the administration rather than the

with decisions upon the proposed ex- form of the government which must be

penditures, and the appropriation or- proven satisfactory to the citizens,

dinance sometimes did not reach him Provision of higher salaries for de-

for signature until March, although partment heads would not have re-

the city's fiscal year begins February 1. suited in the selection of men superior

Departments were embarassed in lay- to those chosen, mainly because the

ing plans for the year and sellers to the city does not contain better material,

municipality could not be sure that Thus far, it seems, the officials are

appropriations to be made would cover showing themselves to be successful,

their invoices, though salaries of em- It is foretold by some that future

ployes were provided for, with doubt- mayoralty elections vnW be fought out

ful legality, by resolution of council, on the basis of candidates' promises to

Recommendation of the bureau that name this or that individual to head-

the chief fiscal officer submit to the ship of a department at the time partic-

mayor estimates of department heads, ularly under scrutiny; indeed, evi-

with a complete statement of the cur- dence of this has already appeared,
rent and prospective financial status of Two circumstances have hindered

the city, by January 1, was embodied more thoroughgoing conformity with

in the revised charter, and this in years the survey report's proposals : first, in

to come will prove one of the most the effort to discount the effect of the

important gains from the survey. reform movement, a council com-
The wisdom of the report in these mittee, totally unfit for its duties, came

largest matters is matched by the care to its conclusions about charter changes
Math which lesser concerns were inves- virtually without the assistance of the

tigated and treated. Vigorous protest specialists' findings, which were de-

was made against the fee system, layed in being communicated; second,

especially in the case where coupled administrative officers have been un-

with the conduct of the jail in such a able rather than un\\'illing to put in

way as to require that the city ser- practice quickly recommendations of

geant make this institution a paying the bureau regarding the conduct of

one. Recommendations for untold their departments. Primary structural
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changes were, however, inaugurated,
and administrative improvement is

being noted constantly. Attempts to

give the impression that the latter has

no external stimulus do not annoy
those whose only anxiety is to see the

betterment come about. In these mat-

ters, co-operation of- the city in the

bureau's investigation was a guarantee
that Richmond had determined up-
on the new course. Correction after

public knowledge is only a matter of

time.

There has recently been a conspicu-
ous case of greater administrative

efficiency under the new government.

Spoiled meat supplied the almshouse

was the subject of a quiet interview

between the director of public welfare,

the superintendent of the institution

and the provisions contractor. The
fault was proved and admitted, the

bill rebated and the meat destroyed.
Under the old system this would have

been the excuse for endless scandal,

profitless talk and the complete diver-

sion of municipal energies.

Caution of the survey against creat-

ing obligations for the purchase of sup-

plies or improvements the life of which

is less than the life of the loan have not

been heeded, the council borrowing

heavily for current expenses to prevent
a sharp increase in the tax rate recom-

mended by the mayor. There is no

vital connection, however, between the

financial situation and the new form of

government, most of the difficulty be-

ing inherited from the old system.
That the new order has brought a

fillip to the city is seen in the fact

that the civic association is finding the

mayor responsive in its advocacy of

large bond issues for sewer and paving
construction.

Members of the administrative board

in a desperate effort to save the old

system and particularly their positions
on the board as a part of it, with

little thought that their partisan ad-

vocacy was the best argument for

failure, took the stump in the charter

campaign, and reactionaries the very

day before the election prophesied
their victory. But there was a settled

conviction that the change would re-

move the domination of selfishness

and smallmindedness and bring Rich-

mond governmentally abreast; those

acquainted with Richmond know that

one more American city has passed

permanently through the chapter of

wastefulness and control by petty

politicians. The civic association, in

all of its progressive plans, instead of

having to fight the charter and the

administration, is finding itself more
and more able to co-operate with the

government and its officials in render-

ing double service to the city.
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I. A REPORT ON RIVERS AND HARBORS national in the sense that a benefit was

conferred upon commerce and naviga-
The First Pork-Barrel Bill tion in general, unique advantages
Although it has been overlooked accrued to the localities where such

by chroniclers of events and disre- improvements were made, and this

garded by scholars of history, the 20th had the effect of arousmg in all other

of May, 1826, should be set down as a locahties a hunger for similar treat-

red-letter date in American political ment regardless of the principle that

history. It is not the date of a decisive national importance should afford the

battle, nor is it the birthday of a only justification for undertaking the

president; it is not even the date of a improvement of a river or a harbor

significant speech or an important in any community. The natural reac-

executive message ; it is entirely devoid tion of this fundamental difference

of dramatic interest; it merely marks between river and harbor appropria-

the final enactment of the first omni- tions and those for most other federal

bus appropriation measure for the purposes was that localities all over

improvement of rivers and harbors, the country began to exert pressure

Yet it has a more vital relation to the upon their representatives in congress

present than all but two or three of to secure river and harbor improve-
the very conspicuous and renowmed ments, and members of congress in

dates in our national history; for that response to mandates from home
first river and harbor bill was the fore- began to practice all of the dexterous

runner of a system of financial legis- arts of legislative legerdemain in order

lation whose evil effects have been to obtain appropriations for the objects

immeasurable and which still afflicts desired,

the financial processes of our national

government like a terrible bhght.
^he Rise of the Pork-Barrel System

Prior to the date mentioned the Now the classic strategy of the

practice in making appropriations for legislator who is obhged to champion
the improvement of rivers and harbors an intrinsically unmeritorious and

had been to embody each appropriation indefensible proposition is what in the

in a separate bill or to incorporate the United States has come to be called

few and scattered appropriations for "log-rolhng," after the picturesque
this purpose in one of the general custom of the early backwoods pioneers

appropriation measures. In one im- in mutually exchanging help in the

portant particular, however, appro- clearing of land and the erection of log

priations for the improvement of buildings. The legislatorproceeds upon
rivers and harbors were inherently the same principle of reciprocity when
different from the general run of federal he engages to vote for an unworthy

appropriations of the period. While measure sponsored by a colleague in

the objects of the expenditures for exchange for the colleague's support

improving rivers and harbors were of his owti equally unconscionable
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bill. As the pressure for river and
harbor appropriations increased, log-

rolling became prevalent in connection

with all measures carrying such appro-

priations, but it was not fast enough and
sure enough to constitute a satisfactory

instrument for the rapidly growing
number who desired to secure gratui-

ties from the national treasury for the

benefit of their home communities.

This fact explains the genesis of the

omnibus river and harbor bill. WTien

each river and harbor appropriation
had to go through as a separate bill

or as part of a general appropriation
measure whose major items pertained
to purposes wholly foreign to water-

ways, there was a high percentage of

failures among the bills of purely
local interest, which often were too

obviously unworthy either to stand

alone or to justify incorporation in a

general appropriation measure. But
if all proposed appropriations for rivers

and harbors could be assembled in one

bill and thus passed as a single propo-
sition by one vote, this high mortality
rate could be enormously reduced.

The good items in such a bill would
stand as apologists for the bad, and
the bad could not be eliminated with-

out losing the support of those who had

procured their insertion and thus

endangering the good, which would
fail if the omnibus bill should be

defeated. With the good and bad
thus inextricably bound together in a

bill consisting often of several hundred

items, each of which carries an appro-

priation for a distinct and independent

improvement project, about the only

step necessary for the member seeking
an appropriation for petty local pur-

poses was to get his item into the

omnibus bill. Whether a conscious

recognition of this truth had anything
to do with the decision to unite all

appropriations for impro\'ing water-

ways in an omnibus river and harbor

bill, we shall never know; but the

patent facts are that the omnibus bill

was inaugurated in 1826, and that the

results were as described.

That petty local interests were not

slow to perceive the utility of the new

expedient in promoting their own ends

must be ob\aous to any one who has

taken the pains to peruse the congres-
sional debates of the period. The

following quotation from the debates

of the house of representatives on

May 1, 1827, shows quite clearly

what followed the inauguration of the

omnibus bill:

Mr. Cambreleng of the committee on com-

merce stated that the committee found it neces-

sary to fix some limit as to compliance with the

various requests and applications made to them

for the improvement of harbors. If they

complied with all they were asked to do, there

would scarce be a creek or inlet along our whole

coast where some public work would not be

erected. They had been in one case asked to

improve a harbor situated upon a river, above

the falls of that river.^

When Andrew Jackson became

president in 1829, he made war upon
all appropriations for internal improve-
ments by the federal government.
This policy was followed more or less

faithfully by all of Jackson's Dem-
ocratic successors, and Presidents

Tyler, Polk, and Pierce conceived such

hostility to river and harbor legislation

that they made use of the veto power
to defeat the river and harbor bills

which congress passed during their

administrations. The upshot was

that, despite strenuous attempts in

every session of congress, there was no

omnibus waterway legislation of any
moment except in the year 1852 until

after the Civil War. After the war
the omnibus river and harbor bills be-

came apart of the regular appropriation

program of congress, and there have

1
Congressional Debates (Gales and Seaton),

V. 4, p. 2557.
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been since then only two instances

of executive intervention to subvert

such legislation, one being the veto by
President Arthur in 1882 and the other

being the veto by President Cleveland
in 1896.

A Summary Analysis of the Pork-

Barrel System

An exhaustive exposition of the

system which has evolved in connec-

tion with these omnibus river and
harbor bills cannot be undertaken in a
brief article like this, but its main
features may be summarized as follows :

1. Each omnibus bill is prepared by a com-

mittee (or better, perhaps, by two committees,

as there is a committee in each branch of congress
to which river and harbor legislation is confided),

and the members of the committees, being

human, naturally take care to include all of their

own pet itenas in the bill. No collusion is

necessary to accomplish this because very few

committeemen have the temerity to object to

items desired by another member of the com-
mittee. Such action would be a breach of

courtesy and would endanger the items desired

by the objecting member.

2. Spurred by pride and ambition for political

success, the committee desires to frame a bill

that will win favor in congress and that will

pass by comfortable majorities. To accomplish
this in the case of a bill making appropriations
to numerous local points, it is necessary to admit

into the bill enough items for the various states

and congressional districts to enlist the enthu-

siasm and support of a majority, although not

all of these items may be of the most commend-
able tj-pe.

3. Members who have not profited by either

of these distributions of "pork" lay siege to the

committee with a combination of cajolery, im-

precation, and fulmination that usually breaks

the none too inflexible will of the committee.

4. The bill proceeds through the house under
the convoy of steam-roller procedure controlled

by the committee, so that there is very little

chance for debate or amendment; or if the com-
mittee has failed to frame a bill which commands
suflScient votes to pass in this manner, the

revolt in the house will not design to defeat the

bill but simply to add to its items.

5. Since both houses act independently and
one seldom accepts without amendment a bill

passed by the other, it is necessary to have some

agency to smooth out the differences between

the two respecting each bill. This is a tem-

porary joint committee known as a conference

committee. In the conference committee an

omnibus river and harbor bill receives its final

touches, for it is usually either the report of the

conference committee or no legislation at all.

And the conference committee, be it noted, is in

no way emancipated from the influences and
motives that have been described in the fore-

going paragraphs.

The peculiar thing about this

system, it will be observed, is the fact

that it generates its own momentum.
The personal and political forces which

merely stimulate and encourage log-

rolling in a spasmodic and irregular

way find in the omnibus bill an instru-

ment through which they can operate

regularlj'' and systematically, and which
in turn invites and stimulates them to

action.

This system has acquired a name
which is quite as distinct and meaning-
ful as "log-rolling." On the southern

plantations in slavery days, there was
a custom of periodically distributing
rations of salt pork among the slaves.

As the pork was usually packed in

large barrels, the method of distribu-

tion was to knock the head out of the

barrel and require each slave to come
to the barrel and receive his portion.
Oftentimes the eagerness of the slaves

would result in a rush upon the pork
barrel in which each would strive

to grab as much as possible for himself.

Members of congress in the stampede
to get their local appropriation items

into the omnibus river and harbor

bills behaved so much like negro slaves

rushing the pork barrel, that these bills

were facetiously styled "pork-barrel"

bills, and the system which originated

with them has thus become known as

the pork-barrel system.
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Results of the PorJc-Barrel System

To appraise accurately the calami-

tous results that have been wrought

by this pork-barrel system of legisla-

tion over a period of ninety-three years
is beyond the power of any man.

Hundreds, possibly thousands, of petty
local points, have enjoyed the largess

of the federal government through
these pork-barrel bills. Just what

proportion of the outlay for the im-

provement of rivers and harbors

may be set down as pure waste cannot

be estimated with great accuracy.
Persons in a position to know better

than the present writer have placed it

at not less than one half. If such is the

case, it represents a sum close to a half

a billion dollars that has been dumped
into the sands of puny rivers and the

tides of tiny harbors just to satisfy

the greed of provincialism. This is bad

enough, but the outlook for the future

is worse. River and harbor bills carry-

ing from $30,000,000 to $50,000,000 are

now common, and unless corrective

measures are applied at once, we shall

duplicate the waste of the past ninety-
three years within the next twenty.

The Recent Attempt to Eradicate the

Pork-Barrel System

In conclusion it should be stated

that although a determined effort

has been made in recent years to

liberate river and harbor legislation

from the clutches of the pork-barrel

system, it seems to have come to

naught. In 1914 the house of repre-

sentatives passed the largest and most
scandalous river and harbor bill ever

known in the history of the country.
When this bill came up in the senate,

it was fought to a standstill by a small

group of senators under the leader-

ship of Senator Theodore E. Burton
of Ohio. By a protracted filibuster

they held the bill up until it seemed
certain that it could not pass before

the adjournment of congress. Came
then to the rescue Senator Bankhead
of Alabama with a resolution to refer

the bill back to the committee with

instructions to report a bill carrying
a lump sum not to exceed $20,000,000,

which should be apportioned to specific

works by the chief of engineers under

the direction of the secretary of war.

This resolution was forthwith adopted,
and on the following day the commit-
tee reported back the lump sum bill

as instructed. The pork-barrel forces

made their last stand in attempting
to secure amendments to this bill

guaranteeing that provision would be

made for specified projects, but they
were outvoted. The bill then went to

the house of representatives, which

declined to accept the substitute bill

and asked for a conference. But the

time remaining was too brief for an

extensive parley in the conference

committee, and the senate lump sum
bill was recommended by the confer-

ence committee as a last resort. Both
houses hastily adopted it, and it was
at once submitted to the president,

who approved it. This defeat tem-

porarily disheartened the pork-barrel-

ists, and in 1915 they rather tamely
submitted to another lump sum bill.

But in 1916 they were back again in

full force. Taking advantage of the

dissatisfaction wnth the allotments as

made under the direction of the secre-

tary of war as well as the retirement

of Senator Burton, they rallied support

enough to put through an old-fash-

ioned river and harbor bill of about

300 items. At this juncture came the

war, interrupting nearly all of the

normal courses of life. But it did not

feaze the smooth course of the now

thoroughly re\'ived pork-barrel system
in river and harbor legislation. On
August 8, 1917, some four months
after our country entered the war, an

omnibus river and harbor bill distrib-
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uting some $30,000,000 was approved.

Ostensibly this was for the main-

tenance and upkeep of existing im-

provements, but curiously enough it

was careful to provide for the main-

tenance and upkeep of many improve-
ments which it would have been better

to abandon and which have never had
the approval of the engineer corps.

So the sordid story runs. The latest

river and harbor bill was approved on
March 2, 1919, and it carried approx-

imately $27,000,000 for more than

200 different projects, 70 of which
were absolutely new and entirely

uncalled for by the exigencies of the

times. This act was opposed both

in the house and the senate, but

nothing could stop its victorious march.

Representative James A. Frear of

Wisconsin, who led the attack in the

house, evidently entertained no illu-

sions as to the probable success of his

venture, for among his opening words

were these:

If I declare the bill before us is a "pork-bar-

rel," indignant committee members who never

opposed an item or a bill in their lives and who

support anj'thing and everything, would bit-

terly resent as a personal affront such a charge,

so I will not make it. I do say in a modest

Christian spirit that this bill could never pass

congress, but for the fact that it contained over

100 old projects and 70 new projects with

additional surveys scattered from Maine to

Mexico and to the Pacific coast, all of which

bring votes to the bill. Not one item out of

three, presumably, would get through if pre-

sented to the house singly, but in an omnibus

bill everything goes.^

II. PORK-BARREL PUBLIC BUILDINGS

LEGISLATION

The Former System of Building Legis-
lation

A somewhat disproportionateamount
of space has been allotted to river

^
Congressional Record, v. 57, p. 946.

and harbor legislation because the

pork-barrel system grew up in con-

nection with those bills and has

flourished most extensively in them.

But there are several other typical

pork-barrel bills which merit discus-

sion in this study. First in order of

time are the omnibus public buildings
bills. Prior to 1902 when a member
of congress wished to obtain an appro-

priation for the erection of a post office

building at Slow Corner or Hay Station

in his own bailiwick he had to get

through an act authorizing the erection

of such a building and specifying the

sums to be expended for the purchase
of land and the construction of the

building. Such an act did not, how-

ever, authorize the expenditure of any
money for the purposes named ; it was

merely a warrant to proceed when
funds should become available through
the regular processes of appropriation.
But it did have the fact of creating a

strong moral, if not a legal, claim for

an appropriation, which the appro-

priations committee would recognize in

its proper order by including an item

in one of the general appropriation

measures, usually the sundry civil bill.

On account of the "wadespread demand
for federal buildings there was natu-

rally much log-rolling to secure the

enactment of these authorization bills,

but since each had to stand alone as a

separate piece of legislation the pork-
barrel system was impossible.

The Advent of the Pork-Barrel System

But in 1901 an event occurred which

portended the capture of this species

of legislation by the pork-barrel sys-

tem. A large number of acts had been

introduced increasing the limit of cost

for building projects already author-

ized, and these were brought together
in one bill, which on March 3, 1901,

was passed as a single act. A few

members of congress divined the
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nature and significance of this measure

and commented upon it at the time.

Representative WilUam Sulzer of New
York, for instance, called it "a dem-
onstration of the cohesive power of

public plunder."^ Senator Orville G.

Piatt of Connecticut said of it: "It is

like these other bills that come here—
omnibus bills. There is so much in

them for difiFerent states that the whole

bill goes, when if they were brought
here in separate bills, they would be

carefully considered and very likely

rejected." This opening wedge was

successful, and about a year later

(Jime 6, 1902) the first omnibus public

buildings bill along the lines of modern

styles was enacted. The pork-barrel

system was thus inaugurated; the

requirement of a separate bill for the

authorization of each federal building
was soon discontinued and the omnibus
bills became the sole vehicle for author-

izing such construction. The only

particular in which the system thus

created differed from that observed

in river and harbor legislation is that

the omnibus public buildings bills do
not make direct appropriations from
the treasury, it still being necessary
for the money to be provided in sub-

sequent general appropriation acts.

And curiously enough this slight

deviation from the normal greatly

augments the subtlety and seductive-

ness of the pork-barrel system in build-

ing legislation. For although the

omnibus buildings bills appear per-

fectly innocent because they impose
no direct and immediate charge upon
the treasury, the truth is that every
item of such a bill is practically certain

of recognition in a subsequent sundry
civil appropriation bill.

Effects of the Pork-Barrel System

The effect of the pork-barrel system

^Congressional Becord, v. 34, pp. 3410 and

3488.

on buildings legislation quite paral-
lels its effect upon waterway legisla-

tion. There has been an avalanche of

buildings since the pork-barrel system
became operative. More than 80 per
cent of the building authorizations by
congress since 1789 have been since

1902. In other words more than four

times as many buildings have been

provided for in 17 years under the sway
of the pork-barrel system than under
113 years of unsystematic log-rolling.

And the character of this plethora of

buildings is fully as remarkable as its

quantity. To tell here the tale of all

of the hundreds of monumental struc-

tures that adorn the public squares
and main streets of crossroad villages

and diminutive municipalities would

require volumes instead of pages. Let

us hearken to unquestionable author-

ity: In 1909 Postmaster General

Meyer stated that the previous con-

gress had appropriated $20,000,000 for

the construction of post office buildings
in small towns and cities where his

department had recommended no new

buildings; and in 1915 Postmaster

General Burleson complained of the

same thing, saying: "Many buildings
are erected in cities where the cost of

janitor service alone greatly exceeds

the amount necessary to secure satis-

factory quarters, including light and

heat, under rental agreement, which

is not believed to be wise business

policy."^ Here are a few of the cases

that Mr. Burleson probably had refer-

ence to; there are scores in the same
class :

Aledo, 111., population 2,144, cost $65,000

Bad Axe, Mich., population 1,559, cost $55,000

Bardstown, Ky., population 2,136, cost $70,000

Basin, Wyo., population 763, cost $56,000; Big

Stone Gap, Va., population 2,590, cost $100,000

BufiFalo, Wyo., population 1,368, cost $69,000

Fallon, Nev., population 741, cost $55,000

Gilmore, Tex., population 1,484, cost $55,000

^Annual Report of Postmaster General, 1915
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Jellico, Tenn., population 1,862. cost $80,000;

Vernal, Utah, population 836, cost $50,000.

Contemporary History of Public Build-

ings Bills

The recent history of public build-

ings legislation offers little promise
of better things. The last large omni-

bus public buildings bill was passed in

1913, and it carried an enormous cargo

of "pork." Yet the ink of the presi-

dent's signature had scarcely dried on

the bill when agitation for another bill

was begun. By 1916 it has accumu-

lated so much force that a bill embrac-

ing some 400 projects was prepared
and introduced. This bill passed the

house of representatives on January

19, 1917, and was just at the point of

being acted upon in the senate when
the advent of the war caused an

indefinite postponement. But just as

soon as peace was restored a concerted

effort was made to revive it. Indeed,

many congressmen, impatient of the

delay involved in the preparation of

an omnibus bill and unwilling to risk

the old method of individual authori-

zations followed by appropriations in

the sundry civil bill, rushed in with

special bills containing both authoriza-

tions and appropriations for their

favorite projects. Fortunately these

were sidetracked, and a majority of

the members were able to content

themselves with the introduction of

authorization bills in accordance with

the old procedure. Between Decem-
ber 2, 1918, and March 4, 1919, the

number of such bills introduced was
374. They were referred to appro-

priate committees for disposition, and
the committee seemed reluctant to

report them out either individually or

in omnibus form. And the hesitancy
of the committee is not remarkable

in view of the fact that the majority
were of the character illustrated by
the following typical cases :

Bedford, Ohio, population 1,783; Canadian,

Tex., population 1,648; Algoua, Iowa, popula-

tion 2,908; Atoka, Okla., population 1,968;

Yellville, Ark., population 463; Walhalla,

S. C, population 1,595; Hailey, Idaho, popula-

tion 1,231; Hays, Kan., population 1,493;

Gravette, Ark., population 569; Idabel, Okla.,

population 1,493.

The pressure finally became so great
that in the closing days of the session

two omnibus bills were brought in,

but they were too late to have any

hope of passing. Undaunted by these

reverses the sponsors of these petty

projects all came back strong in the

66th congress. Between May 19,

1919, and July 1, 1919, a total of 417

bills to authorize the construction of

public buildings were introduced,

being mainly the bills which had failed

in the previous session. On July 1,

these had not as yet been welded into

an omnibus measure, but doubtless

by the time these lines appear in print

that inevitable step will have been

taken.

III. THE STORY OF PRIVATE PENSION
LEGISLl^TION

The Original Purpose and Use of

Private Pension Bills

The private or special pension legis-

lation constitutes another field in which

the pork-barrel system has of recent

years become dominant. Originally

the private pension act was an expe-

dient for correcting the imperfections
of the general pension laws, which

laid down the conditions under which

applicants could obtain pensions by

appealing to the Pension Bureau of the

Department of the Interior. In the

distracting years of the Civil War and

the chaotic times immediately there-

after it was difficult, if not impossible,

to frame a pension law in general terms

which would cover all meritorious

cases. There were bound to be all

\



698 NATIONAL MUNICIPAL REVIEW [December

sorts of unique and peculiar cases

where persons had performed services

of hazard and hardship, but owing to

technicahties could not qualify for

pensions under the general laws. Not

possessing information in advance

regarding all of these cases, congress
could not include enough saving pro-

visos in the general statutes to cover

them all; and, therefore, the only way
a person belonging to this class, even

though he had been seriously disabled

in the service, could secure a pension
was to get passed a special pension
act naming him and ordering the Pen-

sion Bureau to place him on the pension
rolls at a stated rate.

Between 1861 and 1863 twelve acts

of this kind were passed, and in the

ten years immediately following the

conclusion of the war the number
varied between 150 and 200 for each

session of congress. As time elapsed,

however, the need for special pension
acts was ahnost entirely removed by
the progressive hberalization of the

general pension laws. Indeed the

general laws became so extravagantly

generous as to excite much adverse

criticism, and there is no doubt that

they opened the door of public bounty
to many persons entirely unworthy of

the nation's gratitude. Under these

conditions one would naturally expect
a great diminution in the number of

pensions granted by special act. But

as a matter offact the number has stead-

ily groum; and fifty years after the close

of the Civil War special pension grants

were being made at an annual rate

exceeding the total number alloioed in

the first thirty years folloicing the termi-

nation of the war. This is a phenom-
enon which requires explanation.

The Perversion of Private Pension

Legislation

Beneficent as was the purpose of the

special pension act, it could not escape

perversion. Just as soon as it became

apparent that the Pension Bureau
could be circumvented by means of the

special act, members of congress were

deluged with requests for this sort of

legislation. There were, it appears, lit-

erally thousands of pension claimants
who for one reason or another could

not satisfy even the constantly less

exacting requirements of the general

statutes, and these besought their

representatives in congress to secure

the passage of special acts superven-

ing those requirements. Excepting, of

course, those from the South, every
member of congress was overburdened
with appeals of this sort at every ses-

sion of congress. It was the member's

duty, to be sure, to resist the solicita-

tions of persons not morally entitled

to be pensioned; but oftentimes his

perception was dulled by fear of the

political power of the soldier vote, or

he was deceived as to the facts of the

case, or he allowed his sympathy for a

person in distress to outweigh his judg-
ment as to the merits and propriety of

the appeal. Whatever may be the

explanation, it is a fact that in the

course of a few years the special pen-
sion act became the favorite resort of

all pension claimants whose cases were
deficient in legal or moral support.

It is easy to realize how bills of this

kind should become subjects of log-

rolling. Each bill was for the benefit

of a particular person in a particular

locality, and nobody but the member
from that locality had any direct inter-

est in its success. It might pass on its

merits, and again it might not, espe-

cially if it chanced to be short on
merits. Log-rolhng, therefore, fur-

nished the only guarantee of success.

Although some restraining influence

was exercised by the committee to

which all such bills were referred for

scrutiny before action was taken in

the house, the committee could not
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afford to be too arbitrary because is not a tissue of venality and corrup-

nearly all of its members would have tion. But former Senator N. P.

special pension acts in which they Bryan, who was for several years a
were interested. Furthermore, it was member of the pensions committee
not long before the flood of special of the senate, furnishes a less sinister

pension bills became so enormous (as explanation. He says:

many as 20,000 have been introduced The committee on pensions cannot sit as a
in a single session !) that the committee body and examine these claims. Sixty-five

at best could give only a perfunctory hundred of the cases last approved were passed

examination to each bill, and could not in the senate in a purely pro forma way. These

be any too sure of the character of bills necessarily have been referred to somebody

those it recommended for passage.
*^^ *^^* somebody is a clerk either in the

department or the committee. He writes out

The Pork-Barrel System and Its Effects
these stories, they are incorporated in the

A . .I- •
. .1 1 report, and neither the committee, the senate.At this juncture came the pork- . .u ^u u i u . .u j •

 

, , . T . „^^ ,
not tne other house know what they are dome.'

barrel system. It was m 1908 that

congress abandoned the practice of The flood of special pension grants

requiring each special pension grant through the omnibus pension bills con-

to pass in a separate bill, and initiated tinues unabated and unchecked. But
the present custom of lumping together even the demands of the late war could

hundreds of these measures in the form not restrain its onrush. On March 2

of an omnibus bill. The results of and 3, 1917, seven omnibus pension
this departure which incidentally intro- bills were passed containing from 100

duced the pork-barrel system, are to 300 items each. A month later, on

simply amazing. Between 1861 and April 2, President Wilson summoned
1908, a period of 47 years, 19,738 the new congress in an extra session

special pension grants were made ; but and asked for a declaration of war
from 1908 to 1916 the number was against Germany. From that day
29,367. In other words, more than until the final passage of the declara-

60 per cent of the total number of tionof war three days later the country
special pension grants have been made was breathless with anxiety and sus-

since the pork-barrel system became pense. The representatives of the

operative in 1908! American people were in solemn con-

And the quality of this torrent of clave to decide whether they would

special pension grants is quite as plunge the country into the most
sensational as its quantity. To say stupendous and terrible war in history.
that the majority of them have pro- And what was congress doing in those

vided gratuities for persons who have tense hours? Preoccupied ostensibly

absolutely no claim upon the benevo- with events and issues ofunprecedented
lence of the country is to speak with significance, it was in fact behind

great moderation. Wlien we read the scenes attending to "business as

of the deserters, the bounty jumpers, usual"—at least to pork-barrel busi-

the unpensionable widows, the remote ness. On April 3, 1917, exactly 947

relatives, the post-bellum recruits, and special pension bills were introduced

the various other species of undeserv- and referred to the proper committees

ing scoundrels who have had their for incorporation in subsequent omni-
names inscribed on the pension rolls bus pension bills, and on April 5, the

by means of the special act, we wonder day of the passage of the war resolu-

whether every omnibus pension bill i
Congressional Record, v. 51, p. 5664.

3
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tion, 250 more were added to this list.

Not even the challenge to "make the

world safe for democracy" could dispel

the charm of the pork-barrel system.
WTiat disinterested patriotism could

not do in that hour, it has not done

since. Congress went ahead grinding
out omnibus pension bills throughout
the period of the war without ever

slackening its pace. The third session

of the 65th congress ending on March

4, 1919, enacted six omnibus pension
measures which averaged more than

a hundred items apiece. Upon the

opening of the 66th congress literally

thousands of bills for special pension

grants were brought in and referred

to the proper committees in the two

houses, and up until July 1, 1919,

fifteen omnibus bills embodying these

bills had been introduced; but at that

date none of them had yet been acted

upon. The end seems nowhere in sight.

It is costing us more than $6,000,000

a year for the pensioners aheady on
the roll as the result of special enact-

ment, and we have been adding to this

at the rate of about $500,000 a year.

In the past the annual shrinkage due

to the rapid death rate of veterans has

reduced this to a net figure of approx-

imately $250,000; but as claimants on
accounts of the Spanish War and the

recent World War come to avail them-

selves of special pensions we shall lose

the benefit of this shrinkage.

IV. THE LESSER PORK-BARRELS

Although the measures discussed are

the major pork-barrel measures, there

are several other species of legislation

over which the pork-barrel system is

suflSciently influential to warrant brief

mention.

An army post is so huge a prize that

every section of the country is eager
to have one; and if army posts could

be multiplied and spread broadcast

like buildings or pensions or river

improvements, there is no doubt that

the pork-barrel system would quickly
dominate the legislation locating these

establishments. But military estab-

lishments can never be sufficiently

numerous to furnish material for

pork-barrel legislation. Scandals have
arisen in connection with the location

of posts now existing, but in the major-

ity of cases these owe their origin to

free-lance log-rolling and not to the

pork-barrel system. But in the reten-

tion and improvement of army posts
that have long been obsolete, the pork-
barrel system does come into full play.

Appropriations for the support and

upkeep of the army posts are carried

either by the military bill or the

sundry civil bill, and sometimes by
both. As both of these are omnibus

measures, items for the benefit of the

unworthy and unnecessary posts are

secured by means of the pork-barrel

system. And as a result of the inter-

vention of the pork-barrel system in

behalf of such items the government
is still lavishing money upon a large
number of army posts which have long
survived their day of usefulness and
which time after time have been recom-

mended for abandonment by the war

department. Most of these old forts

were established on the frontier in the

early days to furnish protection against
Indian attacks. To-day there is little

use for them because they are situated

in remote and inaccessible places
which render them unfit for concentra-

tion and training camps in a modern
war, a fact which was emphasized

by the inability of the war department
to use any of them to great advantage
in the late war.

In regard to navy yards a similar

situation exists, with the exception
that the navy yards are not so numer-
ous nor so poorly located as the army
posts. But we have to-day several
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navy yards located where the water Finally there is the annual congres-
is so shallow that modern battleships sional seed distribution. The agri-

cannot use them. They ought to be cultural bill (an omnibus bill) always
abandoned, and if naval officials had carries an item amounting to $250,000
their wishes they would be. But the or $300,000 for the purchase of seeds,

pork-barrel system keeps them alive in and by the time the cost of packeting
the same way that it prolongs the life and mailing is included the total outlay
of the obsolete army posts. usually reaches $500,000. It is speci-

The assay offices furnish another fied that five-sixths of the total

case of the same kind. Directors of quantity of seeds purchased shall be

the mint and secretaries of the treas- apportioned among the members of

ury have repeatedly recommended congress for distribution among their

that all but one or two of these be constituents, each member supplying
abolished. Typical is the recommen- the Post Office Department with a list

dation of Secretary McVeagh in 1911: of names for that purpose. Since the

"The assay offices, with the exception seeds are purchased on the open market
of the one at New York city, are no as a result of the submission of compet-

longer necessary to the treasury sys- itive bids, they are not always of

tem. They are useless survivals and high quahty; indeed their germinative
are no longer of any use. They cost record is so poor that gardeners never

the government $185,000 per year and rely upon them for crops. There

the whole amount is thrown away. At seems to be a general understanding
one time there was a reason for their that their purpose is not to promote
existence but that has passed away, the growing of better varieties and to

They ought to be abolished and I stimulate agriculture, but to catch

confidently recommend their abolition votes. The seed men know this, and
to congress." They are still with us. consequently they work off their

The pork-barrel system furnishes the inferior grades in sales to the govern-

explanation. ment; most of the constituents know
Another instance of the same char- it by reason of sad experiences in

acter is the non-reservation Indian trying to make congressional seeds

schools. Commissioners of Indian af- grow; but members of congress as

fairs have persistently advised that a rule simulate outraged innocence

these be abolished in order to make whenever it is suggested that there are

way for a better tji^e of Indian educa- ulterior motives in this seed business—
tion. But the communities in which in fact, the writer knows of one case

they are situated resist such action, in which a member of congress pro-
and inasmuch as the Indian bill is of tested indignantly because a county
omnibus character the pork-barrel superintendent of schools sanely ruled

system procures the necessary appro- that congressional seeds should not be

priations for continuance with clock- used in school garden contests. The
like regularity. The people of this whole scheme is nothing but an auda-

country may have a romantic interest cious piece of pork-barrel legislation,

in the education and welfare of the red which at one stroke provides a piece

man, but they have a practical interest of "pork" for each member of congress
in "pork" which yields to no mere which he can use for his own private
sentiment. and personal purposes.
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V. AN EXECUTIVE BUDGET SYSTEM Abandonment of the omnibus bill

THE ONLY REMEDY would simply mean a restoration of

these conditions or worse ones.
Disuse of tJie Omnibus Bill

The omnibus bill is so predominant
^"^^ Item Veto

a factor in the development and opera- It has often been urged that if the

tion of the pork-barrel system that it president could veto items of appro-
has been suggested from some quarters priation bills as the governors of many
that the abandonment of this expedient states are empowered to do, he could

would naturally bring about the disso- thwart the pork-barrel system by
lution of that system. Probably it pruning the "pork" out of omnibus

would; but the cure might be more appropriations. On its face, this is a

fatal than the disease. The omnibus promising expedient, but close scrutiny
bill is something more than merely shows that it would be likely to dis-

an instrument unexcelled in the fur- appoint the hopes it has aroused,

therance of log-rolling; it is an indis- A president who would undertake

pensable device for speeding up the by means of the item veto to purge all

work of congress. The volume of omnibus appropriation bills of "pork"
business that must be ground out by would find himself confronted with a

congress in these days is so enormous perplexing dilemma. To give adequate
that to require a separate vote on every consideration to each of the aggregate
item now incorporated in the leading of several thousand items that make
omnibus bills would impede the prog- up the major appropriation measures

ress and slow down the procedure of and to do it in the limited time usually
the national legislature to an extent available for the exercise of the veto

that would excite a howl of protest, power would be an impossibility for

Congress is too dilatory as it is, and him even with the assistance of a large

anything that would aggravate this staff of assistants; and too, the time

failing would be intolerable. The necessary for this work would result in

omnibus bill performs a vital service holding back the appropriations for

in facilitating legislation, and the part months after congress had acted,

it plays in the pork-barrel system is Moreover, it would require a constitu-

siniply incidental and owing to the fact tional amendment to confer upon the

that proper precautions have not been president the item veto power and to

taken to safeguard its use. accord him more than the ten days
If it were possible, however, to dis- allowed by the constitution for the

pense ^vath the omnibus bill, the gain exercise of the veto power,
would not be as great as is imagined. There is still another objection to

The intriguing, smooth-working pork- the item veto. The experience of

barrel system probably would dis- many of the states which have that

appear and we would be cast back into scheme shows that it would place in

a state of inordinate and wholesale the hands of the president a weapon
log-rolling which would be nearly as which he could employ surreptitiously

vicious. It was pointed out in the to harass his critics and reward his

sections dealing with special pensions friends. Without seeming to be

legislation and public buildings legisla- malicious, the president could and
tion that log-rolling had become very probably would discriminate in favor

prevalent and successful long before of his faithful henchmen by omitting
the advent of the pork-barrel system, to strike out their "pork" but always
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vetoing items beneficial to his enemies; doubtful whether a single committee

and in this way the item veto would would be able to bear up under the

become a political weapon in his hands, enormous load that would be placed
The matters involved would as a rule upon it under modern conditions.

be so trivial that they would not attract One of the reasons for the distribution

widespread attention and would excite of appropriation work among several

no popular indignation outside of a committees was that the volume of

few scattered congressional districts; work was growing so that it seemed to

and although the president's veto be too much for one committee, and it

could not foreclose the case against the is immensely greater now than when
member thus struck at, it could be this step was first taken,

made a source of serious annoyance But leaving this out of consideration,

and embarrassment. Idealists may it still seems improbable that central-

believe that presidents would not so ization of committee work will sufiice.

misuse the item veto power, but such Centralization of committee respon-

persons cannot be very familiar with sibility would mean a corresponding

practical politics. centralization of pressure by the pork-
barrel forces ; and if a committee which

A Si7igle Appropriations Committee
jg responsible for only one bill cannot

One of the causes of the pork- resist these forces, it is unlikely that a

barrel system is the division of respon- committee responsible for a dozen or

sibility for appropriation measures in more bills will be able to do so. Fur-

the two houses of congress. When the thermore, the concentration of such

responsibility for preparing appropria- large powers in one committee would

tion measures is cut into eleven parts tend to subordinate congress to the

in the house of representatives and dominion of its two appropriations

eight in the senate, there can be no committees, and thus it would open

genuine accountability for the char- the door to uncontrolled legislation,

acter and content of such measures

and no careful supervision of the work ^^"^P ^^^ Appropriations Adminis-

of preparing them. Committees are tered by Lxperts

cumbersome expedients at best; and The experience gained under the

when partisan politics, provincialism, river and harbor bills of 1914 and 1915

and competition are injected into their has led to the notion that the pork-

proceedings, vicious results are certain barrel system could be thwarted by a

to follow. A few members of congress, scheme of lump sum appropriations

therefore, being aware of the defects for such purposes as rivers and harbors,

of our financial system, have advocated special pensions, and federal build-

a return to the former plan of having ings; these lump appropriations to be

one committee in each house respon- applied to specific uses by non-political

sible for all appropriation legislation, boards of experts specially constituted

It is contended that this would unify for that purpose.
and definitize responsibility for appro- There is one outstanding weakness

priation measures, which would in turn in this plan, which is that it practically

do much to checkmate the pork-barrel deprives congress
—the representative

system. branch of the government
—of real

One hesitates to oppose an internal control of the expenditure policy of

reform like this ; but the fact is that it the government. In granting lump
would hardly be adequate. It is even sum appropriations congress virtually
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abdicates its right to criticize, limit, I think it can be said categorically

and direct the administration of public that the budget system is superior to

funds. If, on the other hand, congress all other proposed remedies for the

seeks to exercise these powers by grant- pork-barrel system. It strikes at the

ing lump sum appropriations and then causes of the pork-barrel system quite

attaching conditions limiting their as effectively as any, and yet it does not

application, nothing will be gained, sacrifice any of the valuable features of

because the pork-barrel forces will the present procedure or bring about

immediately set out to secure the inser- counterbalancing disadvantages,
tion of conditions which will serve The pork-barrel system is, as we
their own purposes. Certainly there have seen, the debauching of certain

should be a very grave emergency to of the omnibus appropriation bills by
warrant sacrificing the principle of the the forces of personal ambition and

segregated appropriation bill, which provincialism, aided and abetted by
after many years of experimentation an unmethodical and irresponsible

in public finance has come to be recog- scheme of financial procedure. Under
nized as the only basis for intelligent an executive budget these forces of

and constructive action on the part of personal ambition and provincialism
a legislative body, as well as its most would be balked, because the budget
effective means of controlling the system would transfer the initiative

executive in the application of appro- in appropriation matters from indi\'id-

priations to the purposes designated, ual members of congress and commit-
All of this would be lost under the lump tees to the executive which is repre-

sum scheme, and the formulation of sentative of the whole country and

expenditure policy together with the cannot possibly derive any advantage

distributionofappropriations to specific from catering to local demands. The

projects would rest in the hands of de- business of the executive under the

tached and irresponsible bureaucrats, budget system would be to develop
an expenditure plan covering all of the

1 he tixecutive Budget oystem acti\dties of the government and predi-

When President Taft's commission cated upon a work plan. This work
on economy and efficiency reported plan would have to be properly cor-

in 1912 in favor of an executive budget related with the existing state of the

system, few persons outside of aca- public finances, the anticipated reve-

demic walls understood the real purport nues, and the needs of the whole coun-

of the recommendation. But in the try. Local and personal interests would
seven years that have intervened since experience great difficulty in finding a

that time budget propaganda has place in such a plan because of their

penetrated every part of the country, inability to convince the executive,

and the budget idea has been taken up which has no local obligations, that

by states and municipalities with such their pet projects could be justified

avidity that several hundred cities and from a broad, national standpoint. In

thirty-nine states have now installed most cases it would be a thankless

budget systems of greater or less and impossible task to approach the

perfection. We may, therefore, omit executive on such matters. This in

any discussion of the essentials of a turn would have the effect of safe-

budget system and confine our atten- guarding the omnibus bill against
tion to the budget as a cure for the abuse, because the executive, being

pork-barrel system. unable to evade the sole responsibility
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for the content of such measures, would ment would have to stand by itself and
resist the solicitations of local interests base its hopes of success or failure upon
in behalf of unworthy objects of a fair consideration of its own merits,

expenditure. which is precisely what the petty
On the other hand, the budget sys- local projects and purposes strive to

tem preserves to congress its right- avoid. Moreover, the attitude of

ful and proper control over the finan- congress toward appropriation meas-

cial policies of the country. If the ures would be entirely changed by
budget is submitted to congress in depriving it of the initiative. Instead

segregated form, as it should be, con- of the instinct of a political Santa

gress will be able by criticism and Claus, it would become possessed of

amendment to correct the imperfec- the jealous spirit of a watchdog of the

tions of the plan formulated by the treasury. There is a world of differ-

executive, and by means of the segre- ence between doing a thing yourself

gated appropriation act supplemented and being under the necessity of

by adequate accounting and reporting finding fault with another's discharge
methods will be able to enforce adher- of the same duty. In the former case

ence to the plan finally approved by it. you may be indifferent, unsystematic.
At the same time the probability that careless, and even mercenary; but be

the pork-barrel forces in congress that as it may, when you come to

could marshall sufficient strength to judge the other fellow, you are seldom

utilize the power of amendment for inclined to condone his faults. So it

the benefit of a multitude ofunworthy would be with congress. Placed in

purposes such as now enjoy the largess the position of censor, it would not

of the government, is very slight. It readily respond to the impulses and
would hardly be necessary to place motives that now govern its acts ; and
limitations upon the power of congress those who might seek to take advan-

to increase the budget, as the English tage of the power of amendment to

system does, because the executive provide for unworthy local objects
would have a tremendous advantage would probably find that they had

owing to the fact that the every amend- appealed to the wrong court.



ADVANCE DRAFTS
OF PROPOSED PROVISIONS OF A MODEL CONSTITUTION

for submission to the

Moot State Constitutional Convention

To be held at Cleveland December 29-31, 1919, by the National Municipal

League

The work of preparing a complete set of provisions for submission to

the Moot Convention has been divided among nineteen societies and
committees. Seven of the fundamental and most debatable reports are

printed here for consideration in advance of the meeting. Look up
your authorities, consult history, sharpen your cues and reserve your
rooms at the Hotel Statler! And if you are not a member of the National

Municipal League, send in your $5.00, for only members may vote at

the final session! :: : : : : : : : : : : : : : :

RULES

Rules for Monday, December 29. General Hearing. 10 a.m. and 2 p.m.
Presentation and discussion of all proposals. Questions and five-minute

speeches from the floor. No voting except such trial votes by show of hands
as sponsors of proposals may request for their own guidance. Matters on which
no opposition appears :may after !warning be declared by the chairman to be

adopted and will not be put on the calendar for Wednesday.
This session open to all comers. Members of the American Political Science

Association and American Historical Association especially welcome. Non-
members may speak and vote.

Rules for Wednesday, December 31, 10 a.m. and 2 p.m.

Parhamentary law. If controversy on a given subject is protracted beyond
the hmits of the time-table, the subject may be transferred to the foot of the

calendar by the Chairman and if not reached again will remain undecided. Only
members of the National Municipal League may speak and vote at this session.

General Rules.

Proposed amendments to drafts that are presented on Monday must be pre-
sented to the appropriate committee in duplicate before noon on Tuesday for

consideration and to be printed. If presented otherwise on Wednesday, con-

sideration of the text may be ruled out of order. But verbal motions of recom-

mendations to the committee on state government, covering the general intent

of the desired changes may be offered.

The current constitution of Nebraska, as a typical American state constitu-

tion, has been selected as the basis for the work of all societies and committees,
but it is not expected that they will inquire into or deal with local Nebraska

problems.
The composite result of the moot convention will undoubtedly be inconsistent

and incomplete by reason of the shortness of working time. It will be referred

without publication to the committee on state government of the National

Municipal League with instructions to draft a model state constitution for presen-
tation as an orderly, fully-considered and self-consistent whole to the next

annual meeting of the league.
706

I



1919] ADVANCE DRAFTS 707

TENTATIVE PROVISIONS COVERING
GOVERNOR AND LEGISLATURE

IN PREPARATION BY A COMMITTEE OF THE NATIONAL SHORT
BALLOT ORGANIZATION

(Subject to drastic revision before presentation)

[Articles and Section Numbers from Nebraska Constitution]

Article II. Section 1—Division of Powers.

Repealed.

Article III—Legislative. Section 1—Pow-
ers of Legislature. The legislative and executive

authority of the state shall be vested in the legis-

lature, but the people reserve for themselves

power to propose laws and amendments to the

constitution and to enact and reject the same at

the polls, etc. (For balance cf. Initiative and

Referendum presented by Popular Government

League.)

Section 2—Mid-decennial Census. Repealed.

Section 3—Number of Members, Sessions.

The legislature shall consist of seventy-four

members more or less as hereinafter provided.

The sessions of the legislature shall be biennial

or oftener.

Section 4—Legislators, Term of Office, Com-

pensation, Length of Sessions. Members of the

legislature shall be elected for the term of four

years, but any district may by a petition of fif-

teen per cent of its qualified voters order an

election for its delegation to the legislature to be

held on the first Tuesday after the first Monday
in November of any year, for a term of four

years. (All provisions regarding salaries of

members of the legislature, limitation of sessions

to sixty days, and time limit on introduction of

bills, etc., repealed.) Members of the legislature

shall receive such compensation as shall be pro-

vided by law.

Section 5—Who Not Eligible. Resident

qualifications, etc. Repealed.

Section 6—Exclusion from legislature of per-

sons holding other offices. Repealed.

Section 7—Sessions, commencement, quorum,
rules, officers, openings, punishment. The bi-

ennial sessions of the legislature shall commence
at twelve noon on the first Tuesday in January
in the year 1921 and each odd year thereafter;

other sessions may be provided by law or may
be called by resolution of the legislature, or by

the legislative council, or by the signed demand
of one third of the members. A majority of the

members shall constitute a quorm. The legisla-

ture shall determine the rules of its proceedings
and shall be the judge of the election, returns

and qualifications of its members. No member
shall be expelled except by a two-thirds vote of

all the members elected to the legislature, and

no member shall be twice expelled for the same

offence.

Section 9—Amendment of Bills by second

house. Repealed.

Section 12—Privilege from arrest. Un-

changed.

Section 13—Members not to hold other office,

etc. Unchanged.

Section 16—Extra compensation. Un-

changed.

New Section—Legislative Council. The leg-

islature at the beginning of the session of 1921

and of each biennial session thereafter, shall elect

from its own members in the manner hereinafter

provided
' a legislative council of nine members.

New Section—Powers of Legislative Council.

The legislative council shall have power to pre-

pare and introduce legislation, to make inquiries

with powers of subpoena into matters affecting

the general welfare; to appoint and remove the

administrative manager; to supervise and direct

the work of the administrative manager; to

appoint the civil service commission as herein-

after provided.

New Section—The Legislative Coimcil shall

be the only committee of the legislature. Any
member of the legislature may at any time file a

bill with the legislative council, and within fif-

teen days if the legislature is in session, or within

sixty days, if the legislature is not in session, the

legislative council shall prepare a report thereon,

and such report and the bill shall be printed

forthwith and delivered to the members of the

* Proportional Representation.
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legislature. No bill may be introduced in the

legislature except by the legislative council, or

by a majority vote of the legislature after the

legislative council has reported upon it.

New Section—Governor. The chairman of

the legislative council, shall be that member

who receives the largest number of first choice

votes at the selection of the council, or if there

be a tie, the largest number of first and second

choice votes, and so on and shall be entitled

governor. He shall have no veto or appointive

power.

New Section—The legislature shall elect from

its own number a presiding officer.

New Section—The Administrative Manager.
The legislative council first elected under this

constitution shall appoint an administrative

manager. The administrative manager shall

hold oflSce at the pleasure of the legislative

council. He shall be paid at the rate of $10,000

per year until otherwise determined by the legis-

lature. He shall appoint and remove the heads

of all state departments, and all commissions

and shall be responsible to the legislative council

for the execution of the laws, the lawful adminis-

tration of all state expenditures, the custody of

all state property, and maintenance of public

order. He shall be commander-in-chief of the

naval and military forces of the state, except

when they shall be called into the services of the

United States, and may call out the same to

execute the laws, suppress insurrection and repel

invasion.

New Section—Secretary of the Legislature.

The legislative council shall appoint the secre-

tary of the legislature who shall appoint and

supervise all employees of the legislature, and

have charge of all service incidental to the work

of legislation.

New Section—No appointment shall be made

to any office by the legislature or by any member
or members thereof, except as in this constitu-

tion expressly provided.

New Section—Auditor of Public Accounts.

The legislature shall at the first session under this

constitution elect an auditor of public accounts,

who shall hold office until recalled by the legisla-

ture. The auditor of public accounts shall

annually or oftener scrutinize and report on all

public accounts of the state and of all counties

and municipalities. He may compel testimony

under oath and may suspend or veto any state

expenditure contemplated or begun, which has

not been authorized by the legislature.

All of Article V—Executive department,

covering state offices, powers of governor, veto

power, bonds, etc., repealed, except section 13,

pardoning power (Cf . Amer. Judicature Society),

and section 19 (a) state railroads commission.

Cf. Public Utilities Committee.

Authors' Comment on Governor
AND Legislature Proposals

This proposal tests the readiness of

the National Municipal League to

extend logically to state government
the principles of unification of powers
and complete control by the repre-

sentative body embodied in its model

charter for municipalities
—the city-

manager plan.

In applying the city-manager plan
to a state certain modifications are in

order in recognition of the greater part

which law-making plays in state gov-
ernment and the diminished relative

importance of the administrative es-

tablishment. Accordingly the legisla-

ture is made reasonably numerous so

that all opinions may be surely and

adequately represented. So large an

assembly, however, could not be ex-

pected to deal with administrative

detail and would naturally handle such

detail through an executive committee

which is, therefore, formally legalized—the legislative council. The ad-

ministrative manager has no legisla-

tive function but is simply the head of

all the administrative departments, a

non-political oflficer comparable to a

city-manager.
The governor in this plan becomes

the legislative leader in a position com-

parable to that of the Prime Minister

in the various parliaments of the

British Empire. He is the majority

floor-leader, the introducer and sponsor
of the most important and best pre-

pared legislation, the key man whose

position and utterances on political

questions of the day are momentous
I
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and often decisive. The post is in-

fluential without being exphcitly pow-
erful, for he must win and continuously
retain the approval of the legislative

council or administrative projects and
the approval of both council and

legislature in law-making.
The representative in the legislature

formerly subject to the dissent of the

other house and the veto of the gover-

nor, is here elevated to real dignity.
He is discouraged from amateurish
bill writing and from the trifling

privilege of thrusting his bills, or those

that are handed to him, into the legis-

lative hopper. He sits like a member
of a grand jury, in review of matters

that have had responsible and expert

preparation by the experienced legisla-

tors of the council in whom he has

confidence. Nothing can be done or

started without his consent. He must
be shown. But he is relieved from

the pressure to attempt constructive

legislation amid a confusion of com-
mittees and thousands of petty bills.

He can be a farmer, a laborer, a busi-

ness man or a housewife without feel-

ing at a disadvantage as compared
with the lawyer members. If he wants
the state to help his county build a

bigger bridge, he will not lobby

through a special bill with a guess-
work appropriation but will get after

his best friend on the legislative council

who will ask the manager who will ask

the highway department and come
back presently with the reply that a

certain new state road on the north

bank of the river will presently relieve

the congestion. He consents or dis-

serts but he does not often create.

The legislature is protected from the

perversion of its grants by the power
of its separate agent, the auditor, to

block unauthorized expenditures.

II

PROPOSED FOR PROPORTIONAL REPRE
SENTATION FOR LEGISLATURE

BY THE AMERICAN PROPORTIONAL REPRESENTATION LEAGUE

Article III

Sec. 2. [Add the following:] In any appor-

tionment of representatives a definite number

shall be selected as the number of inhabitants

who shall be entitled to one representative and

each representative district shall be assigned a

number of representatives equal to the integral

number of times that the aforesaid number is

contained in the number of inhabitants of the

district, excluding Indians not taxed and

soldiers and officers of the United States Army
and Navy. No apportionment shall be made
which shall prescribe less than five representa-

tives for any district.

Until otherwise provided by law, representa-

tives shall be elected from the following districts:

District No. 1. Shall consist of the counties

of Cass, Gage, Johnson, Nemaha, Otoe, Pawnee,
and Richardson, and be entitled to eight repre-

sentatives.

District No. 2. Shall consist of the counties

of Douglas and Sarpy, and be entitled to eleven

representatives.

(Etc. Ten compact districts with 5 to 11

members. Total 7i members.)
Sec. 3. The representatives assigned to each

district shall be elected together by the system
of proportional representation with the single

transferable vote.

L'ntil the Legislature shall provide otherwise,

the proportional election of representatives in

each district shall be carried out according to

the following provisions :

[Insert here the standard rules of the Hare

System of Proportional Representation. All
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nominations by petition. Non-partisan ballot.

No primary election. Voter marks 1 for his

first choice, 2 for his second choice, etc. If his

first-choice candidate does not need this ballot

by reason of having the required quota without

it, or if his first-choice candidate is found to

have no chance of election, the ballot is trans-

ferred to his second-choice candidate and so on.

—
v., publications of American Proportional

Representative League, Philadelphia.]

Article IV

Legislative Council

Section 1. After each election of representa-

tives the newly-elected representatives shall

elect a Legislative Council by the system of

proportional representation with the single

transferable vote under provisions which the

Legislature shall prescribe. Until otherwise

provided by law, the Legislative Council shall

consist of nine members.

Sec. 2. The Legislative Council shall

remain in session continuously and shall meet

as often as may be necessary to perform its

duties. It shall in any case meet at least once

in each month except July and August. It shall

hold office until its successor is elected, and its

members shall continue to be members of the

House of Representatives.

Sec. 3. The Legislative Council shall be

subject to recall at any time by vote of a majority

of all the members of the House of Representa-

tives. ^Tienever the Legislative Council is

recalled, the House of Representatives shall

immediately proceed to elect a new Legislative

Council. Every member of a recalled Legisla-

tive Council shall be eligible for re-election.

Sec. 4. The Legislative Council shall receive

proposed measures, hold hearings upon them

when requested, consider them carefully, and

report them with its recommendations to the

House of Representatives. It shall also per-

form such other duties as may be assigned to it

by law. On going out of office it shall transmit

all matters not yet disposed of to the newly
elected council with or without recommenda-

tions.

Sec. 5. The Legislative Council may call a

special session of the Legislature at any time.

Article XIa

Section 5. Every election of a charter con-

vention shall be carried out by the system of

proportional representation with the single

transferable vote.

Article XIb

Section 5. The Legislature shall provide by
law for the election of the boards of directors of

managers of all incorporated companies by the

system of proportional representation with the

single transferable vote. This section shall

not be interpreted as prohibiting voting by

proxy or the casting by one person of as many
transferable ballots as the number of shares of

stock owned by him.

AUTHORS COMMENT ON PROPORTIONAL
REPRESENTATION PROPOSAL

The recommendations of the Amer-
ican Proportional Representation

League provide for the proportional
election of all representative bodies

whose manner of election is prescribed
in the constitution. Proportional rep-

resentation insures the representation
of every united group in proportion to

the votes cast by it. It thus insures

majority rule and minority expression
on all important questions.
No recommendations are made in

regard to the state senate, on the

assumption that its abolition will be

proposed by another organization.
The provision, under Section 2 of

Article III, that at least five represen-
tatives must be elected together from
each district is due to the fact that one

person cannot usually represent with

any degree of accuracy more than a

fifth of a district's voters.

The districts recommended are

about as large as is consistent with

convenience and dispatch in collecting

and counting the ballots under the

Hare System of Proportional Repre-
sentation.

The Hare system is prescribed (in

Section 3) rather than the list system
of proportional representation because

it not only gives each party its fair

share of the representatives, as does
*
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the list system, but also gives the voters

of a party perfect freedom to choose

their real leaders mthout machine

dictation and gives fair representation
even to unorganized groups and inde-

pendent voters.

The legislature is given power to

change the^rules
—though not the main

principles
—because improvements in

the technique of the Hare system are

being made from time to time.

The vacancy and recall provisions

are designed to preserve proportional

representation. Majority filling of

vacancies or majority recall would

ob\aously violate the principle, since

each representative is originally elected

not by a majority, but by a certain

minority.
Article IV, which supercedes an

article which has ceased to function,

provides for a small representative

legislative council to perform the duties

of a cabinet and to replace the various

undemocratic committees which play
so large a part in present legislation.

From a mathematical point of view

the most satisfactory form of recall

precedure in the case of a proportion-

ally elected representative body is a

complete new election as provided in

Section 3. This procedure is entirely

practical when, as in this case, the

number of electors is small.

Ill

PROPOSAL FOR PROVISIONS GOVERNING
LEGISLATIVE PROCEDURE

BY SPECIAL COMMITTEE OF ONE—H. W. DODDS, WESTERN RESERVE
UNIVERSITY

Each house shall be the judge of the election,

returns and qualifications of its own members,

but the legislature may by law vest the trial and

determination of contested elections of members

in the courts of law, the judgments of which

shall be binding upon the legislature.

Comment: Efforts to cure abuses

of power by the majority in deciding

contested elections by referring the

trial and decision to the courts have al-

ways been held void as infringements

upon the inherent and exclusive powers
of each house. The purpose of the sec-

tion above is to validate efforts to re-

form the contested elections situation.

Each house shall choose its own officers,

determine its own rules of proceeding, punish its

members for disorderly conduct and with the

concurrence of two-thirds of the members expel

a member, but not the second time for the same

offense except that a member expelled for cor-

ruption shall not thereafter be eligible to mem-

bership in either house. Each house shall have

power to punish for disorderly behaAnor in its

presence or for the obstruction of its proceedings

or of its officers in the execution of their duties.

Each house shall have power to compel the

attendance and testimony of witnesses and the

production of books and papers before commit-

tees or otherwise in any matter which may be a

proper subject of inquiry by the legislature.

Comment : "VMiile the powers in this

section have usually been held to in-

here without specific grant, of late

years the New York courts and others

have tended to deny to the houses the

inherent right to summon witnesses,

punish for contempt, etc., if the con-

stitution is silent on the subject.

A majority of each house shall constitute a

quorum but a smaller number may adjourn from

day to day and compel the attendance of absent

members. Each house shall keep a correct jour-

nal of its proceedings and a record of its debates
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and promptly publish the same from day to day.

Action by the legislature shall be void unless the

journals show by entries thereon that all require-

ments of the constitution relating to procedure

in passing measures have been observed.

Comment : This provision attempts
to enforce upon the legislature observ-

ance of the constitutional procedure in

passing bills. The act itself would be

only prima facie evidence of its passage
and silence of the journal could not be

presumed to indicate that the constitu-

tion had been fulfilled. The record of

debates is designed to give the people
the full proceedings of the sessions.

But three states at present publish full

debates. The proposed constitution

of New York of 1915 contained the

requirement. While the expense is

considerable it is important that the

legislature's proceedings be given full

publicity.

No bill, except the general appropriation bills

for the expenses of the government, introduced

after the first thirty days of the session, shall

become law unless the governor shall have certi-

fied by message to the necessity of considering

the subject matter embraced in it.

Comment: The purpose, of course,

is to secure early introduction of bills.

It cannot be attained otherwise because

the house is usually ready to grant
unanimous consent for the introduction

of measures after the prescribed time

limit. The exception of general ap-

propriation bills is permissable only in

those states which have not provided a

budget system.

No law shall be passed except by bill, and no

bill, except general appropriation bills or bills

adopting or revising a code or digest, shall be

passed containing more than one subject, which

shall be clearly expressed in the title.

No bill shall become a law until it has been

read on three different days in each house, has

been printed and upon the desks of the members

in final form at least three legislative days prior

to final passage, and has received the assent of a

majority of the members elected to each branch

of the legislature. Introduction and printing

fact of same in the journal may be deemed first

reading.

Upon the last reading of the bill no amendment
shall be allowed and the question of final pas-

sage shall be by yeas and nays entered on the

journal; provided that the employment of

mechanical instruments to record the correct

votes of members shall not be construed as con-

trary to this provision.

The presiding officer of each house shall in the

presence of the house over which he presides cer-

tify to all measures passed by the legislature.

The form of the certificate shall be as follows:

Passed day of

, in accordance with the provisions of

the Constitution and the rules of procedure of

the (House of Representatives or Senate).

(Title of presiding officer).

The fact of signing shall be entered in the

journal.

Comment: The purpose of this

provision is to fix a certain moral re-

sponsibility for the enforcement of

rules of procedure whether embodied
in the Constitution or not, since the

courts will enforce no legal liability.

No local or special bill shall be introduced

except by petition, nor unless notice of intention

to apply therefor has been published in the local-

ity to be affected thirty days prior to the intro-

duction of the bill in a manner to be prescribed

by law. The petition must set forth the scope

and object of the bill and why its purpose can-

not be accomplished by general law, and must be

accompanied by certificate of notice to advise

parties, by a draft of the bill, and by complete

information for the guidance of the legislature

as may be prescribed by law. The committee to

which the bill is referred shall, before it reports

to the house, hold a public hearing thereon after

seven days' notice to the petitioner or petitioners

and to adverse parties known to the committee.

A committee failing to report the petition to the

house within three weeks after reference may be

discharged from further consideration thereof

with the assent of a majority of the members.

Committee hearings upon special and local bills

shall be in joint committee of the two houses or

in joint session of the appropriate committees of

each house, as may be provided by the rules.
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Comivient: The undoubted evils of

special legislation have placed in our

constitutions detailed restrictions upon
the power of the legislature in passing
such legislation. These provisions,

however, often prevent legislation for

certain districts or contingencies which

represent special needs. The problem
is one of the most difficult with which
makers of constitutions have to deal

and there is little hope that legislatures

will come soon to accept self-denying
distinctions between legislation and
administration. Special legislation

will continue to encumber legislative

processes, and it is the intention of the

above provision to introduce something
approaching a judicial inquiry after

the precedent of England and her

colonies.

If this procedure is observed the

danger of sinister special laws is natu-

rally reduced and the constitutio ncan

reasonably allow more latitude con-

cerning local legislation. At present
these restrictions are often defeated by
the practice of passing special legisla-

tion under the form of general law,

with the consequent widening of the

power of judicial veto. Two or three

states have taken steps approaching
the English practice.

IV

TENTATIVE PROPOSAL OF PROVISION FOR
A BUDGET SYSTEM

BY GOVERNMENTAL RESEARCH CONFERENCE

(Subject to further revision before the Convention)

Authors' Comment: Since time
did not permit referring this mem-
orandum to the members of the

Governmental Research Conference
before this pubhcation, it is to be
considered only as a tentative basis

for discussion. It has been deemed
inexpedient to incorporate a complete
budget procedure into a constitution

inasmuch as the experience of states

with such procedure has been incom-

plete and inconclusive w4th the result

that any detailed proposal must be
amenable to frequent change, not

possible in fundamental law.

A model budget act, based upon the

following constitutional provision, has
also been prepared.

The needs of all state departments and

agencies, and of other agencies requesting sup-

port from the state, for each period,
shall be ascertained and appropriations there-

for recommended by the governor to the legis-

lature not later than the day of each

regular session. Such recommended appropria-
tions shall be considered by a joint committee of

the legislature, and no appropriations, except

emergency appropriations recommended by the

governor, shall be considered until the appro-

priation bill proposed by the governor and as

amended by the legislature shall be enacted.

The legislature shall make no appropriations for

any fiscal period in excess of the estimated

revenues of the state for that fiscal period. The

legislature shall not amend the appropriation
bill proposed by the governor, except to increase

or decrease the requests of the legislature, to

increase the requests of the judiciary, or to de-

crease other items, unless such amendments are

included in a single separate bill, and the total

of the combined bills is within the estimated

revenues of the state, or the supplementary

appropriation bill makes specific provision for

the revenues necessary to make it effective. No
bill making an appropriation of money, except
these two bills, shall contain more than one item

of appropriation, and that for one single and

certain purpose, to be therein expressed. The

legislature, by appropriate legislation, shall make
this act efiFective.
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V

PROPOSAL FOR JUDICIARY PROVISIONS
BY AMERICAN JUDICATURE SOCIETY

In drafting a judiciary article for a or the invalidity of the acts of any
state constitution there are two domi- officer or department of government
nant principles to beembodied, namely: by reason of any prohibition of the

1. The Supreme Court (meaning the Constitution.

court of last resort) must be protected At present it is usual to force an
in its power to pass finally upon the appellate jurisdiction upon the Su-

constitutionality of acts of the legis- preme Court in special classes of cases

lature. such as criminal cases, or cases in

2. The constitution must recognize which a franchise or freehold is in-

the necessity for unifying all the courts volved. It is one thing, however, to

of the state in a single judicial organ- protect the Supreme Court in its juris-

ization, hereinafter called the General diction and quite another thing to

Court of Judicature. force jurisdiction upon it so that in

Taking up the first of these require- any class of cases specified every liti-

ments it may be observed that the gant has a right to go on to the Su-

power of the State Supreme Court to preme Court. It would seem sufficient

pass upon the constitutionality of acts if the Constitution conferred upon the

of the legislature exists in every state Supreme Court all appellate jurisdic-

and must be accepted as a settled doc- tion and then provided that (except
trine of our form of government. This in cases where the validity of an act of

prerogative is protected by fixing in the legislature, or the construction or

the constitution the organization of the application of the Constitution was

Supreme Court, its jurisdiction, the involved) the Supreme Court might
mode of selection and retirement, the limit the exercise of such jurisdiction

tenure and salaries of its judges. as in its discretion it determined by
general rules entered upon its records.

(a) The number of judges: This would enable the court fully to

The constitution should prescribe take care of the situation where an

the number of judges in the Supreme intermediate Appellate Court was
Court. This prevents the packing of created and where it was desired that

the court by an increase in the number its judgment be final, unless the inter-

by the legislature. The number can mediate Appellate Court certified the

be any odd number from three to seven, case up for a decision by the Supreme
The following draft assumes seven as a Court or the latter required the case

number convenient to the needs of to be sent up by a writ of certiorari,

most states. On the other hand, it is not desir-

able to give any court the unrestricted

(b) The jurisdiction of the court: power to refuse jurisdiction. Hence
The most important point here is any limitation upon the exercise of

the protection of the court's jurisdic- jurisdiction by the Supreme Court

tion over all causes involving the should be subject at all times to be

validity of an act of the legislature, or repealed wholly or in part by the

the construction of the Constitution, legislature.
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The constitutional provisions are

drafted in accordance with these views.

(c) Mode of selecting and retiring

judges of the Supreme Court:

It is necessary that this be settled

by the constitution. What provisions

shall be made depends upon what con-

clusion is reached in regard to the

selection and retirement of judges

generally.

(d) Salary:

So far as associate justices of the

Supreme Court are concerned, it is

only necessary to fix their salary sub-

ject to be changed by the legislature,

but not to be diminished during the

continuance of the associate justices in

office. With regard to the Chief Jus-

tice, his salary should be fixed subject
to be changed by the legislature, but

not diminished or increased during his

term of office.

THE UNIFIED STATE COURT

The most valid objection to existing
state constitutions, from the stand-

point of the administration of justice,

is that they provide a general scheme
of inferior courts and place this scheme

beyond the power of the legislature to

alter to any material extent. This has

been done largely through adherence

to custom. The only claim which
can be made for the plan is that it

promotes uniformity, but in a number
of states it has not prevented the

spawning of numerous inferior special

courts. North Carolina, for instance,

has over 100 special municipal courts,

Wisconsin has 32, and many other

states have found it necessary to de-

part from the uniformity which their

constitutions contemplated.
The present need is seen to be not

mere uniformity, but unification of all

the courts of the state, in a single

4

administrative system. Any judiciary
article drafted at this time must recog-
nize this insistent need, either by pro-

viding directly for a General Court of

Judicature, embracing all the judicial

units of the state in a unified system,
or by leaving the subject in the hands
of the legislature for subsequent action.

If the constitution makers accept
the plan of a unified court the most con-

venient way is to submit such a plan
as a schedule to the constitution, and
this draft is adapted to such a de-

cision.

The tying of the hands of the legis-

lature has held back for a generation

many needed improvements and ex-

periments in the organization of our

courts, the methods of handling judi-

cial business and methods of selecting

and retiring the judges. In spite of

great changes in the social structure

and the increasing demands upon the

courts, nothing substantial could be

done to improve the judicial machine.

While the amendment or revision of

the Constitution has waited, the ad-

ministration of justice and the effi-

ciency of the courts has decUned.

It is believed that a desirable uni-

formity in the organization of our

courts may be obtained without plac-

ing the subject-matter of the organ-
ization of the inferior courts beyond
the power of the legislature. If at the

time the Constitution takes effect

there shoidd come into operation along
with it a complete scheme for a unified

court for the entire state, then a de-

sirable uniformity will be secured by
reason of the fact that the needs of the

state will have been met in a complete
and comprehensive way. It is be-

lieved that the fact that such a scheme

is fully subject to the power of the

legislature, so far as the inferior courts

are concerned, will not in the long
run militate against the uniformity
achieved by the comprehensive plan.
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Pursuant to these views the draft is

to be supplemented, as a schedule of

legislation, by an act providing for the

establishment of a General Court of

Judicature for the entire State. By
this means there is provided a complete

system of courts for the State and

only that part of the plan which re-

lates to the essential features of the

Supreme Court is placed beyond the

power of the legislature.

The General Court of Judicature is

briefly described as a judicial system

embracing all the judges of the state,

created for the purpose of unifying
administrative control. It has three

grand divisions:

(a) The Court of Appeal. In this

division all judges exercising appellate

jurisdiction are organized to permit of

a unitary administration of the appel-
late function. In states populous

enough to have intermediate appellate
courts it combines the judges of these

courts with the Supreme Court jus-

tices. The justices of the Court of

Appeal are to sit in divisions and the

Supreme Court, with its special pre-

rogative, is a fixed division of the Court
of Appeal.

(b) The Superior Court. This is the

trial court of general jurisdiction. It

is to have, in all but the smaller states,

several territorial divisions, each with

its presiding judge.

(c) The County Courts. In each

county there is to be a county judge
with limited jurisdiction in civil and
criminal matters, and administrative

control of local magistrates.
The General Court of Judicature is

to be managed by its Judicial Council,

composed of the Chief Justice of the

State, as the chief executive officer of

the General Court, one or more rep-
resentatives of the Court of Appeal,
the Presiding Judges of the Superior
Court and the Presiding Judge of the

County Court. The Judicial Council

is given large rule-making and admin-
istrative powers by the act which
creates it.

The draft judicature act, with full

explanatory notes, has been published
as Bulletin \TI-A by the American
Judicature Society, 31 West Lake

street, Chicago.

A Hide

Judicial Department

Section 1. The judicial power vested in a

Supreme Court and inferior courts) The Judi-

cial power of the State shall be vested in

1. One Supreme Court, and

2. In such inferior courts or other authorities ^

as the legislature may from time to time ordain

and establish;

8. Provided, however, that the legislature

shall have power and authority to place the

judicial power of the State in a single General

Court of Judicature, in which the Supreme
Court.

a. Shall be a division of the Court of Ap-

peal, and

b. Shall have all the power and authority,

and shall be organized and constituted, as ia

by this Constitution provided for the Supreme
Court.

Sec. 2. Jurisdiction of the Supreme Court)

The Supreme Court shall have original (but not

exclusive) jurisdiction in all cases

1. Relating to the revenue;

2. In quo warranto;

3. Prohibition;

4. Mandamus;
5. Certiorari;

6. Injunction;

7. Habeas Corpus, and

8. Other original remedial writs, and in

9. All causes involving the validity of an act

of the legislature or the construction and applica-

tion of the Constitution; and

10. Shall assume and exercise the same in its

discretion, or as it shall by rules of general appli-

cation prescribe and enter upon its records.

Sec. 3. Appellate jurisdiction of the Supreme

Court) The Supreme Court shall have appel-

late jurisdiction

1. In all cases, and

2. (Except in cases involving the validity of

an act of the legislature or the construction and
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application of the Constitution) shall assume

and exercise such appellate jurisdiction, ac-

cording to such rules of general application, as it

shall in its discretion prescribe and enter upon
its records:

3. Provided, however, that any limitation

upon the exercise of its appellate jurisdiction

shall be subject to be repealed wholly or in part

by act of the legislature.

Sec. 4. Original jurisdiction incidental to ap-

pellate jurisdiction) For all the purposes of and

incidental to

1. The exercise of any appellate jurisdiction

by the Supreme Court, and

2. The amendment, execution and enforce-

ment of any judgment or order made upon the

exercise of any such appellate jurisdiction, and

3. For the purposes of every other authority

given to the Supreme Court by this Constitution

or any act of the Legislature the said Supreme
Court shall

1 . Have all the power, authority and juris-

diction vested in any inferior court, and

2. Exercise the same according to such

rules of general application as it shall in its

discretion prescribe and enter upon its records.

Sec. 5. Judges of the Supreme Court. The

Supreme Court shall consist of

1. A Chief Justice, and

2. Six associate justices (except as hereinafter

provided).

3. Four shall constitute a quorum, and

4. The concurrence of four shall be necessary

to every decision.

5. Provided, however, that whenever the va-

lidity of an act of the legislature or the construc-

tion and application of the Constitution shall be

in question the concurrence of five shall be

necessary to a decision.

Sec. 6. Who eligible to be a judge of the Su-

preme Court) Except as hereinafter provided,

no person shall be eligible for the office of Chief

Justice or associate justice of the Supreme
Court.

1. Unless on the day of election, or appoint-

ment, as the case may be, he shall be

a. At least thirty-five years of age, and

b. Not over sixty-five j^ears of age, and

c. A citizen of the United States.

2. Nor unless he shall have

a. Resided in the State for ten years, and

b. Been during that time engaged either

(1) In active practice at the bar, or

(2) In discharge of the duties of a judge
of a court of general jurisdiction, or

(3) In one of said occupations a portion
or portions of such time, and in the other

the remaining portion or portions of such
time.

Sec. 7. Election of Chief Justice) At the

time of voting on the adoption of the Constitu-

tion the Chief Justice shall be elected by the

electors of the State.

Sec. 8. Who eligible) All memljers of the

Supreme Court at the time of such election, and
all persons fulfilling the requirement set forth in

Section six of this article shall be eligible to such

election to the office of Chief Justice.

Sec. 9. Office of associate justice of the Su-

preme Court to cease in case one of the present

justices of the Supreme Court is elected Chief

Justice) If one of the members of the Supreme
Court at the time of such election shall be elected

Chief Justice and shall enter upon the office of

Chief Justice, his office as associate justice of the

Supreme Court under the provisions of this Con-

stitution shall cease and determine.

Sec. 10. Term of office of the Chief Justice)

The Chief Justice elected at the time of the

adoption of this Constitution shall hold his

office until his successor shall be elected and

qualify. Thereafter the term of office of the

Chief Justice shall be four years.
^

Sec. 11. Time of subsequent elections of Chief

Justice) The second election of Chief Justice

shall be held upon the Tuesday next after the

first Monday in November, 19. ., and a new
election shall be held on the Tuesday after the

first Monday of November every

years thereafter.

Sec. 12. Nomination and election of Chief

Justice) Until otherwise provided by the leg-

islature, or by any schedule of legislation at-

tached to this Constitution and adopted with

it, the Chief Justice shall be nominated and

elected, as nearly as may be, in the manner

provided for the nomination and election of

governor.

Sec. 13. Special election of Chief Justice) If

the office of Chief Justice shall become vacant

during any term hereinbefore specified and more

than one year prior to the expiration of said

term, then

1. A special election shall be held to fill the

office of Chief Justice during the remainder of

the unexpired term.
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2. Until the legislature shall otherwise pre-

scribe,

a. The time for holding such special election

shall be determined by the proclamation of

the governor of the State, filed with the sec-

retary of state not less than sixty days after

the time when such oflSce of Chief Justice shall

become vacant, and

b. Nominations for the oflBce of Chief Jus-

tice at such special election and the mode of

conducting the same shall be in accordance,

as nearly as may be, with the laws in force

for the nomination and election of Chief

Justice.

Sec. li. Special powers given to legislature)

The legislature shall have powers to provide:

1. That any Chief Justice who shall not suc-

ceed himself as Chief Justice at the expiration of

any term hereinbefore specified (whether he

shall have served the full term or any remainder

of an unexpired term and whether he shall have

been a candidate for re-election or not) may, by
so expressing his intention in writing to his suc-

cessor as Chief Justice, within thirty days after

the election, continue to be a judge upon the

same terms as to tenure, removal and retire-

ment from oflBce as associate justices of the

Supreme Court; and

2. That such ex-Chief Justice may be as-

signed by his successor in the office of Chief Jus-

tice to perform judicial duties

a. In the Supreme Court in place of any
member thereof absent through illness or for

any other cause, or

b. In any other court having appellate

jurisdiction, or

c. In any court having a general jurisdic-

tion at law and in equity, or

d. In any division thereof.

3. That any Chief Justice for the time being

may assign any judge of any court having appel-

late juri.sdiction, other than the Supreme Court,

or any judge of any court having general origi-

nal jurisdiction at law and in equity, to perform

judicial duties in the Supreme Court in place of

any member thereof absent through illness or for

any other cause.

Sec. 15. First associate justices of the Su-

preme Court and term of office) The first asso-

ciate justices of the Supreme Court [meaning

thereby the highest appellate tribunal of the

state] at the time when this Constitution takes

effect, other than such one, if any, as may be

elected and enter upon the office of Chief Justice.

The term of office of each of said associate

justices shall be the same ns it was before the

taking effect of this Constitution and shall ex-

pire on the day when the same would have ex-

pired, according to law, before the taking effect

of this Constitution.

Sec. 16. Filling vacancies among associate

justices) When the office of associate justice of

the Supreme Court shall become vacant it shall

be filled by the appointment of the governor by
and with the consent of tlie senate and the jus-

tice so appointed shall hold office until retired

in the manner herein provided.

Sec. 17. Vacancies—when deemed to exist)

No vacancies shall be deemed to exist among the

associate justices of the Supreme Court until the

number thereof shall have fallen below six.

Sec. 18. Salaries of Chief Justice and associate

justices) From and after the adoption of this

Constitution the Chief Justice shall receive a

compensation of dollars per annum,
and each associate justice of the Supreme Court

a compensation of dollars per annum,

payable monthly, until otherwise provided by
law. Provided, however, that the compensation

paid to any associate justice of the Supreme
Court while in office shall not be diminished dur-

ing his continuance in office. And provided, also,

that the salary of the Chief Justice sliall not be

increased or diminished during any term for

which he shall have been elected.

Sec. 19. Impeachment) Any judge may be

removed from office by impeachment in the

manner provided in or authorized by this Con-

stitution for impeachment.
Sec. 20. Legislative retirement) The general

assembly may, for cause entered upon its jour-

nals, upon due notice given and opportunity for

defense, remove from office any judge upon the

concurrence of two-thirds of all the members

elected to each house.

Sec. 21. Retirement of associate justices by

popular vote'—submission of names to the elect-

orate. At every election (whether regular or

special) at which a chief justice shall be elected,

there shall be submitted to the electors of the

state:

1. The names of all judges of the Supreme
Court who have held office continuously for at

least three years and whose names have not

been submitted to the electors under the pro-

vision of this section since their appointment;

2. The names of all judges of the Supreme
Court who have held office continuously for at
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least nine years and whose names have been

once only submitted to the electors under the

provisions of this section; and

3. The names of all judges of the Supreme
Court who have held office continuously for at

least eighteen years and whose names have been

twice, and twice only submitted to the electors

under the provisions of this section.

Sec. 22. Requirements as to ballots. The

ballot upon which the names of judges are sub-

mitted as aforesaid,

1. Shall be separate from the ballot used in

the election of the Chief Justice, and

2. Shall present to the electors the names of

the judges submitted

a. In three groups, in the order following:

(1) Those whose names have been sub-

mitted twice and twice only and who have

served as judges continuously for at least

eighteen years;

(2) Those whose names have been sub-

mitted once only and who have served as

judges continuously for at least nine years;

(3) Those whose names have never been

submitted to the electors and who have

served at least three years.

b. In each group the names of the judges

shall appear in the order of seniority of service.

Those who have served the longest shall be

placed first. If two or more judges whose

names appear have served the same length

of time their names shall appear in alphabeti-

cal order, those having a surname beginning

with the earlier letters of the alphabet being

placed first.

c. As to each judge in each group the bal-

lot shall present the question, "Shall he be

continued in office?" Following the question

shall be the words, "Yes" and "No" on sep-

arate lines, with a blank space at the right of

each in which the voter shall indicate by mark-

ing a cross (X) his vote for or against the re-

tirement of each judge.

Sec. 23. Vote required for retirement of

judge) ^Tienever a number of voters equal to

a majority of all those voting at such judicial

election for the office of Chief Justice shall

vote "No" with respect to any judge whose

name is so submitted, such judge shall be retired

and his office declared vacant. Otherw'ise the

incumbent shall continue in office, under the

terms of the Constitution. Provided, however,

that no such judge shall be retired if the num-

ber of those voting "Yes" with respect to his

continuance in office shall be as great as or

exceed the number of those voting "No."
Sec. 24. Power of legislature over retirement

election) In other respects the judicial ballot

and manner of conducting the judicial election

shall be such as the legislature may prescribe.

Sec. 25. System of inferior courts) If upon
the adoption of this Constitution there shall be

adopted also the schedule hereto attached and
entitled "An Act to Create the General Court of

Judicature and to Provide for the Practice and
Procedure Therein," then until otherwise pro-

vided by the legislature in a manner not incon-

sistent with any of the provisions of this Con-

stitution, the judicial power of the State shall

be vested in and exercised by the system of

courts provided for in said schedule.

If, however, the said schedule is not so

adopted, then until otherwise provided by the

legislature in a manner not inconsistent with any
of the provisions of this Constitution, the

judicial power shall be vested in and exercised

by the system of courts inferior to the Supreme

Court, provided by law at the time of the taking

effect of this Constitution [or amendment to the

Constitution].

^ The object of the words, "or other authori-

ties" is to enable the legislature to vest some

judicial power in tribunals and officers that are

not called courts or constituted on the whole

like courts and thus avoid the defeat of acts

establishing commissions because some small

portion of judicial authority is given to them.

Of course if judicial power is given to any tri-

bunal or officer not a court, that power must

be exercised as courts exercise it or any action

predicated upon the exercise of such power would

not be due process of law.

* The office of Chief Justice is made elective

for the term provided because under the pro-

posed state judicature act which these consti-

tutional provisions contemplate, the Chief Jus-

tice is to have considerable power as the head of

the judicial system of the whole state to appoint

and fill vacancies among the judges of the courts

of inferior jurisdiction.
' Sections 21-24 embody all the popular con-

trol of judges which is involved in the present

plan of electing judges for terms of years. In a

large part of the country no plan of selection by

appointment would be considered at all without

some method of retirement of judges by popular

vote.
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The method embodied in this draft is equally and which too often results in thrusting them out

applicable to the case of the appointed judge and

the elected judge. It avoids a strong objection

to the usual method of retiring judges by elec-

tions, which obliges such judges to run against

competing candidates at the end of their terms.

of office as the result of a political upheaval
caused by national, state or local issues which

have nothing to do with the judge's record in

office.

VI

OUTLINE OF PROPOSAL FOR INITIATIVE
AND REFERENDUM

BY NATIONAL POPULAR GOVERNMENT LEAGUE

Initiative

To apply to both statutes and constitutional

amendments. Direct Initiative on petition of

30,000 voters at large. Indirect Initiative on

petition of 15,000 voters at large.

Referendum

All legislative acts to take effect 90 days after

session adjourns. Petition of 15,000 voters

refers law but does not suspend. Petition of

30,000 voters refers law and suspends operation.

Emergency

Two-thirds vote of legislature puts law into

immediate operation but does not inhibit refer-

endum. Franchises, etc., specifically exempt
from emergency legislation.

General PRO\asiON3

Elections. All measures submitted at general

elections.

Except that legislature may order special

election or governor may order special election

in case of urgency or great importance. Voters

may order special election on petition of 50,000

on any emergency measure or 75,000 on an

initiative.

Ballot Title. May be prepared by petitioners;

must be approved by attorney general; subject

to court review. Measures submitted by such

title.

Petitions. Registered voters only may sign.

Genuineness established by affidavit of solicitor.

Sufficiency by the secretary of state. If en-

joined burden of proof on objector. Supreme
court has original jurisdiction and delayed

decision does not keep question off ballot.

Majority. All measures decided by the vote

cast thereon.

Conflicts. If two conflicting laws are adopted
at same election the one having highest affirma-

tive vote becomes law.

Amendment or Repeal by the Legislature.

Requires two-thirds vote of legislature on roll-

call to repeal or amend a statute enacted by

people at polls.

Corrupt Practices. Requires stringent laws

against forgery or other corrupt practices either

by citizens, or by state officials who fail to ob-

serve constitution.

Veto. Governor's veto power does not extend

to laws enacted by vote of people.

Publicity. State publicity pamphlet to be

mailed voters containing text of measures and

arguments for and against each.

Self-Executing. Legislature to supply enab-

ling act, but amendment self-executing notwith-

standing.

Local for Cities and Counties. Initiative and

Referendum power to be also reserved to the

voters of all municipalities and all political

sub-divisions of the state which have legislative

bodies.

AUTHORS COMMENT ON INITIATIVE AND
REFERENDUM PROPOSAL

Exponents of the short constitution,

will object that too much legislative

material is included in the outlines of

Initiative and Referendum and recall

constitutional provisions presented.

Theoretically the objection is sound;
in practice it has failed. Legislatures
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have been notoriously hostile to these

instruments and have enacted and

attempted to enact restrictions render-

ing them practically worthless. The
demand for the initiative, referendum

and recall arose out of the mis-repre-

sentative character of legislative bod-

ies. This remedy professes to give

the voters an independent channel of

action. In all essential elements,

therefore, the channel must be made
independent of obstruction by the mis-

representatives it seeks to circumvent.

What those elements are experience
has demonstrated. They must be

made safe from courts as well as legis-

lators. Minor matters may be left to

lawmakers.

VII

PROPOSAL RELATING TO STATE, COUNTY,
AND MUNICIPAL INDEBTEDNESS

BY SPECIAL COMMITTEE OF ONE. A. N. HOLCOMBE. HARVARD UNIVERSITY

Article XII. Sec. 1 of present Nebraska

constitution. Repeal.

Substitute section :

"The state may contract debts in anticipa-

tion of the receipt of taxes and revenues, direct

or indirect, for the purposes and within the

amounts of appropriations theretofore made;

bonds or other obligations for the money so

borrowed shall be issued as may be provided by

law, and shall M'ith the interest thereon be paid

from such taxes and revenues within one year
from the date of issue.

"The state may also contract debts to repel

invasion, suppress insurrection, or defend the

state in war; but the money arising from the

contracting of such debts shall be applied to the

purpose for which it was raised, or to repay such

debts, and to no other purpose whatever.

"No other debt shall be contracted by or in

behalf of this state, unless such debt shall be

authorized by law, for some single work or

object, to be distinctly specified therein. On
the final passage of such bill in either house of

the legislature, the question shall be taken by

yeas and nays, to be duly entered on the journals

thereof, and shall be: 'Shall this bill pass and

ought the same to receive the sanction of the

people?' No such law shall take effect until

it shall have been submitted to the people,

and have received a majority of all the votes

cast for or against it at such election.

"Any debt or portion thereof contracted by
the state, pursuant to an authorization by such

a law, shall be paid in equal annual instalments,

the first of which shall be payable not more

than one year, and the last of which shall be

payable not more than fifty years, after such

debt or portion thereof shall have been con-

tracted. No such debt shall be contracted for

a period longer than that of the probable life

of the work or object for which the debt is to

be contracted. The money arising from the

contracting of such debt shall be applied to the

work or object specified in the act authorizing

the debt, or to repay such debt, and to no other

purpose whatever.

"The legislature shall provide by appropria-

tion for the payment of the interest upon and

instalments of the principal of all debts created

on behalf of the state, except those created in

anticipation of the receipt of taxes and revenues,

as the same shall fall due. If at any time the

legislature shall fail to make any such appro-

priation, the treasurer shall set apart from the

first revenues thereafter received, applicable to

the general fund of the state, a sum sufficient to

pay such interest, or instalments of principal, as

the case may be, and shall so apply the moneys
thus set apart. The treasurer may be required

to set aside and apply such revenues as aforesaid,

at the suit of any holder of such bonds."

Sections 2 and 3 of Article XII refer respec-

tively to donations to any railroad or other work

of internal improvement, by a city, coimty,

town, precinct, municipality, or other subdi-

vision of the state, and to the giving or loaning

of the credit of the state to any individual,

association, or corporation.

I propose that these two sections stand with-

out amendment.
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AiTTHORs' cx)MMENT ON INDEBTEDNESS ^constitution
intended to bind the legis-

PROPOSAL,
lature when a majority oi the people can

disregard the hmit without consulting
The principal changes which the the legislature and can veto any action

proposed amendment would effect are which the legislature itseK might take.

the following: The proposed amendment, therefore,

1. The abolition of the limit on the is intended to eliminate those pro"vi-

amount of floating indebtedness. sions of the Nebraska constitution re-

2. The establishment of a limit on lating to debt limitations which have
the time in which floating indebtedness, lost much of their original practical

except that incurred to repel invasion, importance and to bring the system of

etc., shall be paid. debt limitations into harmony with

3. Substitution of a method for modern conditions of public finance,

authorizing funded debts by popular The proposed amendment follows

vote upon a referendum in lieu of the closely, though not exactly, that por-

present practice which permits the tion of the amendment of the constitu-

creation of such debts only by the tion of New York State relating to debt

process of constitutional amendment, limitations proposed by the Constitu-

4. Adoption of the requirement tional Convention of 1915, but unfor-

that funded debts shall be created only tunately rejected by the people of the

by the issue of serial bonds. state. It is not necessary to argue at

5. Prevention of the issue of long- length for the use of serial bonds in-

term bonds to pay for short-lived stead of rehance upon a sinking fund

improvements. for the eventual extinction of a debt.

6. Provision of a procedure by The use of serial bonds is both simpler
which bond-holders may secure pay- and cheaper than the sinking fund
ment of obhgations in the event of method. The adjustment of the term
failure by the legislature to make of the bond to the probable life of the

proper provision therefor. improvement to be financed by the

In considering the provision of the bond issue has been tried in municipal
constitution relating to debt limita- finance and is approved by most stu-

tions it is necessary to take account of dents of the subject,

possible changes in other provisions of There remains unprovided for the

the constitution. For example, the special case of debt created in order to

establishment of a budgetary system finance revenue-producing improve-
will provide another means of dealing ments or public utilities which would
with floating indebtedness which pre- be operated upon a self-sustaining

sumably will render the maintenance basis. Such schemes, however, should

of the fixed limit on such indebtedness be judged each on its own merits rather

as under the present constitution no than disposed of under any general

longer necessary. The adoption of a rule, and the present method of con-

simpler process of amending the con- stitutional amendment in Nebraska

stitution of the state, also the direct puts no great difficulties in the way of

popular initiative and the referendum, the adoption of such schemes when
affect the operation of any system of approved by public opinion. It does

debt limitation such as that existing in not seem necessary, therefore, to make
Nebraska. There is not the same special provision for them in the

reason for fixing a definite limit in the constitution.
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VIII

PROPOSALS FOR MUNICIPAL CORPORA-
TION PROVISIONS

BY COMMITTEE ON MUNICIPAL PROGRAM, NATIONAL MUNICIPAL IJIAGUE

This committee mtII submit the ber, 1915. The text of these pro-

provisions for Mmiicipal home rule pre- visions may be fomid in "A New
pared in 1914 and 1915 and accepted Mimicipal Program" in the National

by the annual meeting of the National Municipal League series: D. Apple-

Municipal League in Dayton, Novem- ton & Co.

U.



DEPARTMENT OF PUBLICATIONS
I. BOOK REVIEWS

What Happened to Europe. By Frank A
Vanderlip. New York: The Macmillan

Company, 1919. Pp. xviii and 118.

Three months in Europe in the early part of

1919, spent in first-hand study of the conditions

existing on that war-swept continent, and in

meeting and talking with himdreds of influential

people, includmg statesmen, diplomats, bankers,

captains of industry, and labor leaders, could

not but leave many impressions and conclusions

of general interest in the mind of so well equipped
a man as Mr. Vanderlip. This is the justifica-

tion for the present book, which the author

characterizes as "the sort of talk I might give
to a friend who cared for my impressions if there

were the opportunity to converse at suflScient

length." All the internal evidence of the book—
calm, artless, photographic, and sincere as it

b—carries the weight of authority, and leaves

with the reader a definite picture of what the

war has done to Europe, not so much on the

side of human and physical devastation, but in

the chaos that exists, the staggering load weighted
on the backs of the people, and the all but

insoluble social and economic problems that

must be mastered if the wheels of human prog-
ress and material tranquility are ever to move
smoothly again.

Mr. Vanderlip believes that something more

far-reaching and more disastrous than mere

bankruptcy has happened—namely, the utter

disorganization and paralysis of industrial pro-
duction. First of all, domestic transportation
has broken down. Raw materials cannot be

moved to factories. But if they could, the

military embargo continues, and raw materials

cannot be shipped. And if the embargo were

lifted, there is the utter insufficiency of ocean

transportation. But even if tonnage were

obtainable, there are the difficulties of exchange,
the practical impossibility of credit, and the

tedious hazard of obtaining an import license.

Supposing, however, that a manufacturer could

surmount all of these obstacles, he would still

have the problems of fuel and labor to meet;
the former cannot be obtained or transported
in suflScient quantities, and the wage scale for

the latter is two or three times what it was before

the war. On top of all this there is not only the

question of markets that are disorganized, but
also in the matter of distribution all the problems
of transportation and credits that were involved

in obtaining raw materials. This, as Mr.

Vanderlip shows, is a general indication of the

condition of industry in Europe to-day
—a

condition with production at its minimum and
a vital need at its maximum.
Mr. Vanderlip takes up in separate chapters

the problems of transportation, cun-ency, credit,

and labor. Little more than a hint can be

given here of the state of disorganization he

describes. Transportation is so thoroughly
broken down that, even if the ports of Europe
are amply supplied with food, it will be impossi-

ble, he predicts, to prevent another horror of

starvation in the spring and summer of 1920.

The chaos of currencies he characterizes as

enough to make Europe seem like an economic

madhouse. Outstanding British government
notes amount to one and a half billion dollars,

against which there is a gold reserve of only 140

millions. The circulating notes of the bank of

France have leaped from 6 billion francs to 34

billion francs; they are at present irredeemable,

and all gold has disappeared from circulation.

The fiat currency of Italy and Belgium is quite
as staggering. But the currency situation in

these four countries, Mr. Vanderlip claims, is

simplicity itself compared with that of some of

the nations on the eastern front, where, as in

Poland, there is "a conglomeration of notes

more intricate than anything Mr. Paderewski

had ever tried to play."

Of international credit Mr. Vanderlip says
that credit is so delicate a thing that it is dan-

gerous even to talk about it; yet, he asserts,

there is not a credit in Europe to-day that does

not need to be weighed and its chance of pay-
ment carefully appraised. But, hazardous as

this situation is, he maintains that America

cannot keep aloof from this problem without

endangering the fabric of civilization there,

since there is no political safety in Europe any-

where so long as there is left any country unable

724
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to command a sufficient amount of credit at

least to make the beginning of an attempt to

restart its idle industries.

The labor situation Mr. Vanderlip describes

as nothing short of chaos. The path out of

this wilderness he commends to American as

well as to European employers, and he quotes

at length an English "employer of first impor-

tance" who lays down as the "five great princi-

ples that we must accept," (1) a minimum wage
that is really a minimum and not a general wage

scale, (2) better working hoxirs, (3) security

against unemployment, (4) a larger control of

industry by the workers, and (5) a profit-sharing

interest for labor.

Mr. Vanderlip weaves into the pattern many
lesser difficulties until one begins to wonder

whether a more hopeless situation could be

imagined. Yet with all the desperate tangles to

be unknotted he holds the conviction that it is

not hopeless. What happened to Europe is a

thing pregnant with responsibility and opportu-

nity for America, even though at present we can

have little more than a suggestion of its possi-

bilities. The future of Europe, he asserts, is

going to be largely shaped by the wisdom or the

lack of wisdom that we in America show in our

grasp of European affairs, in the way we seize

our world opportunities, and in the sincerity

with which we discharge our world obligations

and render service where service is due.

The premier capitalist nation, richest in raw

materials, practically self-sustaining, with al-

most limitless agricultural capacity, less disor-

ganized in industry and transportation by the

war than any other great nation, America must

be the mainstay that supports Europe until that

continent can again support itself. How well

we play our part, Mr. Vanderlip believes, de-

pends on the degree of wisdom we show in our

grasp of European affairs, on our understanding
of economic law, on our awakeness to social

injustices, and vitally on our adjustment of the

relationship of capital and labor; for in the end,

he says, the prosperity of a people depends on

their capacity for production, which must always
be interfered with when workmen are discon-

tented.

Half our ills, he declares, are due to ignorance

of economies, and the other half as surely to bad

government. The crime of all crimes, involving

harm to more innocent people than any other in

the whole category of human frailty, is the crime

of abusing the privilege to serve. The climax of

Mr. Vanderlip's book is in this stirring indict-

ment of bad government as the fundamental

cause of all the blood, and tears, and destruction,

and desolation that have swept back and forth

over agonized Europe for four years. If the

nations had been well governed—if wise demo-
cratic leaders, instead of autocratic rulers, had
been at the head of the peoples of Europe, it

never would have happened. And what is going
to happen in the next few years

—whether the

fabric of peace, prosperity, and contentment will

be rewoven, or whether famine, desperation, and

revolution will follow in the wake of war—fle-

pends on whether governments are good or bad.

The ills of America Mr. Vanderlip lays at the

same door of bad government. Our future status

also depends on the quality of our government.
If enough Americans could see the endless con-

sequences of sorrow and injustice flowing from

the acts of men who fail to recognize the solem-

nity of a public trust, then Mr. Vanderlip is sure

that America could take her true place in world

leadership.

Russell Ramsey.

*
Ameeicanization. By Carol Aronovici, Ph.U.

St. Paul: Keller Publishing Company, 1919.

Pp. 47.

Would that the great army of Americanizers,

many of whom are taking up their task without

training, program, definition, or any other

essential except enthusiasm, could read and

inwardly digest this sane and scholarly little

book! One might almost hope that every one

who imdertakes this task might have to pass

a thorough examination on it before being per-

mitted even to make speeches on the subject,

for there is no movement more in danger of

being injured in the house of its friends than

is that to convert our recently arrived fellow

citizens into what we call Americans.

The author modestly says that: "Its main

value lies in the fact that it represents a point of

view developed through two decades of self-

Americanization and of more than a decade of

modest effort in the promotion of movements

for the Americanization of others." He might

have added that it is characterized by a disposi-

tion to substitute information for enthusiasm

and well reasoned principles for hysteria. There

is scarcely an aspect of the movement on which

he does not touch to clear it of obscurity and to

reduce it to its fair proportion in its relation to

other forces and conditions.
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The Street Surface Railway Franchises
OF New York City. By Harry James

Carman, Ph.D. Columbia University, Long-
mans Green and Co., Agents, 1919. 259 p.

Paper cover. $2.00.

In view of the concerted clamour by the street

railway interests throughout the country for

higher fares and the sympathetic hearing that

has been accorded them in most cases by state

utilities commissions, this volume is timely in

its presentation, and of peculiar interest and
value to the student of public service utility

problems of the country. While most of us

know in a general way of the graft and scandal

that have attended the granting of public

service franchises, few realize the extent in time,

and the generally prevalent practice of the "art"

in the grants of the street railway franchises in

New York city.

The first street railway franchise in New York

city was granted in 1831 for a term of thirty

years. The grant was from the state legislature

with the provision that, in case the city streets

were used for any part of the line contemplated,
the consent of the city authorities would be

required.

In New York city, as apparently in most
cities of the country, the first street railway
franchise grants were much more in the public
interest than the later grants after their value

became "appreciated" by the "promoters."
The author shows that the public interest was

fairly well conserved until the period from 18G0

to 1897. During this later period, grants were

given in perpetuity with little regard to con-

serving the public interest. There was always
more or less conflict between the local city

authorities and the state legislature. At one
time the state legislature took the franchise

granting power, or approval, almost wholly

away from the local authorities.

The author treats the subject in different

periods, giving the principle dominating features

and the main controlling elements in each.

Many reference notes are given throughout

indicating the sources from which the informa-

tion was derived.

An outstanding feature as shown, in reading
the work, is the large number of franchise grants,

more or less vicious in their nature, which were

vetoed by the mayors of the city and the gov-
ernors of the state and passed by the aldermen
or the legislators over these vetoes at different

times.

The actual proved and the almost unques-
tioned suspicion of the improper use of money
to secure franchise grants, are some of the

notable features shown in the history.

In the light of what has gone before and the

present predicament of higher fares and gener-

ally inadequate service in street railway trans-

portation, we are constrained to enquire if there

is not something radically wrong with the

system that has been followed, up to the present.

The volume presented by the author shows a

great deal of patient and painstaking effort

in looking up and compiling the facts presented.
He has given the matter in simple narrative form

with here and there some pertinent comment.
In addition to the many reference notes given

throughout the text, there are five full pages
embodied in the bibliography covering: I

Bibliographies; II Cases; III Laws; IV Docu-

ments; V Newspapers; VI Magazines; VII

Pamphlets; and VIII Secondary works.

The index covers four and one half double-col-

umned pages and appears to be fairly complete.
The work should commend itself to every

student of government and economics. It

should materially assist the citizen of New York

City in getting a better grasp of the problem of

honest and efficient municipal government as

affected by franchise grants to private interests,

and it should also inspire and aid him to become
a more active and effective factor in working out

the City's problems in the interest of the common
good.

Charles K. Mohler.

By Henry
Macmillan

Efficient Railway Operation.

S. Haines. New York: The

Company, 1919. Pp. xiii, 709.

This volume is a rather curious combination

of good and bad, interesting and uninteresting.

Its title is over-ambitious, for the author dis-

cusses railway efficiency in certain chapters

only, while the added chapter on war transporta-
tion is not directly related to the main subject,

although interesting in itself. The author

prides himself on up-to-date and accurate

statistics, but his material falls short in both

respects. It is far from up-to-date, and the

tables contain errors, besides being poorly

arranged. Arrangement of text material at

times leaves something to be desired, and space
could be saved through rearrangement and

condensation. Mr. Haines makes many sug-

gestions of value, although railway men will be
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inclined to take issue with his proposal that

boards of directors be placed in charge of rate

and labor matters. In his historical treatment

of mechanical and engineering progress the

author is at his best. Had he confined himself

to that field, he would have produced a volume

of much greater readability and value.

Taken as a whole, the book bears evidence of

being the product of a number of years' work,

the final writing being done from notes, many of

which were not revised to accord with the latest

available facts. Even so, there is much of

worth scattered through the volume, and the

general student of railway history will find it a

convenient reference book on many topics.

J. H. P.

*
Danger Signals for Teachers. By Dr. A. E.

Winship. Chicago: Forbes and Company,
1919. Pp. 204.

Few among those practically interested in

education have ever heard Dr. Winship speak

without wishing that he would put more of his

red-blooded common sense and democracy into

black and white. In so doing in his "Danger

Signals for Teachers," I am sure he has greatly

multiplied the reach of some of the most worth-

while things he has yet said.

In sharp and striking paragraphs, short

chapters and big print, he has simply and

dramatically forced upon teachers existing

factors in American life and education which

make for a completer and truer democracy.
The demand created by the war for statesmen

in education, skill in teaching as the discovering

of how a pupil can "dig in," hia chapter on
"Don't Be Aristocratic," his advocacy of the

throwing of all indix-iduals into solution through

music, recreation and the drama, his insistence

on democracy "for the Cabots, and Lowells as

much as for the Lenines and the Trotzkys," the

out-of-dateness of the poUtician in education—
all will impress and help the common citizen

who ought to be interested in educational

issues, quite as much as those to whom it is

a professional duty to be interested. That

although the book reached me at eleven o'clock

at night, I read it through before I went to bed

and that I intend to read it through again is the

best testimony I can offer of the extent to which

it interested me.

A. Duncan Yocum.

*
The Health of the Teacher. By Dr.

William Estabrook Chancellor. Chicago, III.:

Forbes and Co. Pp. 307.

Everything that Dr. Chancellor writes is

remarkable—not merely in the sense of being

noteworthy, but in that of being unusual. It is

not so much that he writes in unexpected fields,

as that in anything he writes, he is certain to dis-

cover new leads and to give his readers new

points of view. All this is true of his new book

on "The Health of the Teacher." It treats of

everything from the care of the hair to being

too successful and obliging or excessively anxious

about health. Since it is as practical as it is

interesting, it is sure to do much good to its

readers in general and to teachers in particular.

A. Duncan Yocum.

II. REVIEWS OF REPORTS

Efficiency and Economy in California.—Stu-

dents of public affairs will welcome from the

state of California the report of the committee

on efficiency and economy. The committee ap-

pointed by Governor Stephens on November

25, 1918, was composed of eleven men prominent
in the official and civic life of the state, and

carried on its work through five subcommittees

under the chairmanship of Mr. John S. Cham-

bers, Mr. Frank P. Flint, Dr. John R. Haynes,
Mr. Marshall DeMotte, and Mr. Edward A.

Dickson, respectively. With each subcom-

mittee were associated several eminent men and

women representing professional interest, tech-

nical skill, and civic understanding. For ex-

ample the committee on finance, of which Mr.

Chambers was chairman, included among others

Mr. Anderson, a banker, Mr. McLaughlin, labor

commissioner, Mr. Hatfield, professor of ac-

counting, and Mr. Plehn, professor of finance, at

the state university, and Professor West of

Leland Stanford. Expert and lay opinions were

wisely blended in formulating the organization

and work program of each proposed department.

The committee early found it impossible or

undesirable to attempt a general consolidation

that would include absolutely all agencies of

state administration. Eight elective officers

were eliminated at the outset from consideration.

The commission also left out of the proposed

administrative structure, the ci\nl ser\-ice com-

mission, the boards concerned with professional
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standards such as the board of medical examin-

ers, the groups having to do with the regulation

of financial institutions, commissions charged

with local functions, the industrial accident

commission, certain bodies with quasi-judicial

functions, and a few other agencies.

The remaining branches of the state adminis-

tration, the commission proposes should be con-

solidated into ten gieat departments: finance,

trade and corporations, public works, agricul-

ture, natural resources, labor, education, public

health, institutions, and social service. Not all

of these departments are to be dominated by

single heads. The president of the railroad

commission is to be head of the department of

trade and corporations; the department of health

is to be a group of five physicians with the chair-

man as chief of the department; education is to

be administered by a board of five lay-members
with the superintendent of public instruction as

chief executive; social service is committed to

an unpaid board; finance is to have two dii-ectors

and a board. Collectively, the directors (includ-

ing two from the department of finance) and

chairmen of administrative boards are to form

the governor's cabinet.

The criticisms of this proposed structure from

the point of view of those who advocate the

short ballot and a rigid hierarchy for state ad-

ministration are so obvious that they need not

be reviewed here. Perhaps, as Madison said of

our federal constitution, it is useless to try by
theoretical standards that which is clearly the

outcome of practical considerations. One does

not have to be intimately acquainted with the

local situation in California to see sticking out at

all points of the report compromises due to^what
the committee believed to be inexorable neces-

sities. The report doubtless represents approxi-

mately the amount of consolidation and read-

justment which the committee thought con-

vincing to the average citizen and member of the

legislature. WTioever starts to pick flaws in the

report, therefore, will do well to read John Mor-

ley's essay on compromise first. Ardent youths
who will have all or nothing had better not read

the report at all. Students of government and

spectators from other states will watch with

interest the fate of the document. Governor

Stephens' introductory letter is very lukewarm

and it does not appear that he will break any
lances with opponents in the political field.

One thing is certain. The committee is to be

congratulated on having followed a mode of pro-

cedure calculated to draw to its work some of

the best talent in the state and on presenting

a report which, for directness, simplicity, and

clearness of presentation leaves little to be de-

sired. The reader is not overwhelmed by a

mass of statistical and descriptive matter. The
members of the committee greet him on the

threshold with these cheering words: "This is

exactly what we propose to do." Charts and

diagrams and the survey of existing organiza-

tion are relegated to the rear.

With Illinois, Massachusetts, Idaho, and

Nebraska well on the way toward consolidation.

New York reawakening, California taking the

subject up, and other states alive to its impor-

tance, it would appear that American citizens

reahze the necessity of making our state gov-

ermnents efficient and able to cope with the

perplexing problems in front of them. There

are some, as Governor Stevens points out, who

persistently aim at "retrenchment calculated to

impair and destroy the agencies of government
that protect the people from the forces of special

privilege"; but by far the greater number inter-

ested in the movement for efficiency and econ-

omy aim at nothing short of responsible govern-

ment capable of measuring up to its obligations.

Charles A. Beard.

*
Why Massachusetts Should Have State For-

ests, issued by the Massachusetts forestry asso-

ciation, is noteworthy as a pamphlet intended to

present to the voters of the state a matter in

which an initiative petition, requiring the sig-

natures of 20,000 qualified voters, is being cir-

culated. The Massachusetts pamphlet is full

of sound reasons for the adoption of a state for-

estry program; but it is a safe venture that not

one person in ten, into whose hands it is placed,

will read its 24 pages, despite the illustrations

that have been used to brighten it. Its only

fault lies in the fact that it has been prepared

from the standpoint of those who are trying to

do the convincing, rather than from that of

those who are to be convinced.

With the increasing adoption of the initiative

and referendum it is of importance that those

who invoke these governmental functions should

study the most effective means of getting their case

before the voters. Doubtless pamphleteering
has a useful place in accomplishing the purpose;

but such pamphleteering should be undertaken

with a clear understanding of the psychology of

the printed appeal.
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Philadelphia's "Pay-as-You-Go" Charter

Clause Upheld by Supreme Court.—The "pay-

as-you-go" provision in the new Philadelphia

charter has been sustained by the state supreme
court in a taxpayer's suit attacking three general

and special city loans amounting to $127,495,000.

These loans were approved by the voters before

the new charter became effective in July; but

the bonds have not yet been issued. The court

upheld the loans as far as they are intended

for permanent improvements, invalidating only

those items to be used for deficiencies in current

expenses, including street repairs. It will be

necessary, however, for the city government to

reconstruct the loans in accordance with the

new charter requirements. While this involves

delay and inconvenience, the decision is received

by friends of the charter as a notable victory for

the principle of sound municipal finance. Only
those who consistently opposed the new charter

are complaining that the tax rate may have to

be raised. If it is not high enough to pay current

expenses under an economical administration it

ought to be raised. The fact that the city must

now put its hand in its own pocket to pay its

expenses is a good omen for future economy.

Home Rule Charter-Drafting Proposals for

Elansas City.
—The Missouri legislature has

adopted for submission to the voters of the state

in 1920 an amendment changing the existing

sections of the constitution under which cities

of a class including only Kansas City are author-

ized to frame and adopt their own charters.

(St. Louis already operates under sections of

the constitution adopted for its special benefit.)

The important changes proposed by the present

amendment are: (1) That the question of char-

ter revision may be submitted by initiative peti-

tion as well as by action of the city council.

(2) That commissioners to draft a charter shall

be nominated by petition and elected by a non-

partisan ballot. (3) That a charter may be

adopted by a majority vote instead of a four-

sevenths vote. (4) That a charter shall not be

required to make provision for a mayor, a chief

magistrate, and a bicameral council. This

amendment, which will be submitted to the

voters at the election in November, 1920, will,

if approved, make it possible for Kansas City to

adopt the city manager plan, for which there has

been considerable agitation.

Special-Fund Law Violated to Maintain Ohio

State Government.—One of the consequences of

Ohio's acute financial situation was vividly

shown when the state auditor declared in his

recent annual report that if he had not \'iolated

the law last August every educational, benevo-

lent, correctional, and penal institution, and

many other state departments, would have

been forced to suspend for lack of funds. Ac-

cording to the report, the state treasury was

technically and legally, though not actually,

bankrupt by $581,743 because the $2,174,622

actually on hand belonged to special funds

which the law provides shall be used only for

the purposes for which they were raised. Only

by temporarily transferring some of these funds

to the general revenue fund, despite the legal

prohibition, the auditor declares, was it possible

to keep the state government functioning. He
affirms that the necessity for such an illegal

course is infamous, and asks the governor to

recommend to the legislature that the law be

changed by the abolition of all special funds, of

which 24 are enumerated, except the sinking

fund. The consolidation of all state monies into

two funds—general revenue and sinking
—the

auditor's report states would save much unnec-

essary bookkeeping and the necessity of ^^o-

lating the law in future emergencies; it would

work no injury because special funds cannot be

used for special purposes until the money is

actually appropriated by the legislature; and it

would clarify the fiscal problem and enable the

state fathers to cut the financial garment more

in keeping with the financial cloth. .\s a corol-

lary, the auditor recommends a single, direct

state tax levy instead of separate ones for uni-

versities, common schools, highways, and the

like.

729
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Modified Manager Plan Suggested for Cleve-

land.—The late Tom L. Johnson's statement

that "the ideal committee is composed of three

men—two of them dead," is recalled by the

plan recently proposed in Cleveland (Ohio) for

the creation of a city manager who shall be

appointed by the mayor rather than by the city

council. This plan is the recommendation of

a committee of 15 appointed by the action of

25 representative Cleveland organizations to in-

vestigate and report on the city-manager plan

of government for Cleveland.

The committee reached the conclusion that

the mayor would make a better selection of

manager than the city council because it be-

lieves the grade of manager selected depends

largely on the intelligence, integrity and person-

ality of the selecting agency, and that a mayor
selected by popular choice is likely to be of a

higher type than the average member of the

council. The committee also contends in its

report that the mayor, standing alone, will feel

a greater responsibility to make the best choice

of manager than would individual members of

the council, who might seek to shift to others

the blame for a bad appointment. It is also

held that the experience of other cities with the

city-manager plan is of no dependable value to

Cleveland since none of them is comparable

with it in size.

The committee recommends that the city

manager be charged with the administrative

functions of the city government and that his

term of office be indefinite. The mayor, on the

other hand, woidd be the personal head of the

government, with power to determine policies,

would hold office for four years, subject to popu-

lar recall, and woiild be inelligible to succeed

himself. The committee recommends that the

city solicitor and auditor be appointed by the

mayor, and the city treasurer by the city

manager.

Notable Triumph of Commission-Manager
Plan in Altoona (Pa.).

—For two years Altoona

has been operating under a city-manager form

of government made possible by a provision of

the Clark act of 1913 which permits the city

commissioners to create any offices they choose

and pay the employes of such offices. This

clause was invoked in 1917 when the chamber of

commerce conducted a campaign leading to the

nomination and election of the present four

commissioners, each of whom was pledged to

accept a nominal salary of $500 annually, in-

stead of the maximum of $2,500, in order to

make possible the employment of a capable city

manager. Since that time the legislature has

abolished the law providing for a non-partisan

ballot in third-class cities; but when the four

commissioners (two Republicans and two Demo-

crats) came up recently for re-nomination, all

of them, with no effort on their part to solicit

votes, were decisively named on the Republican
ticket and three of them also on the Democratic

ticket. To cap the climax, a Democrat received

the highest number of votes on the Republican

ticket, and a Republican received the highest

number of votes on the Democratic ticket.

Automatic Repeal of Laws.—The Pennsyl-

vania "blue law" of 1794, regulating the manner

of observing the Sabbath, has long been a source

of strife between those who recognize no evolu-

tion in standards set up 125 years ago and those

who do. Recently this law was resurrected for

the prosecution of an aviator who accepted

money for carrying passengers on Sunday—an

incident which those who drafted the law could

hardly have intended it cover. Many other

instances of the fettering of the present by the

legal enactments of the past have their serious

as well as their humorous aspects. The present

instance has drawn from Walter A. May, of

Pittsburgh, a suggestion which is perhaps brand

new and worthy of consideration. Mr. May
proposes that every law or ordinance—state,

federal, or local—should carry its own expiration

date, so that the continuance of its force after

such a date would require its re-enactment, and

consequently the reconsideration of its perti-

nence to the needs of the time. From the witch-

craft laws to such things as traffic regulations,

with the whole gamut of subjects between these

extremes, there are many evidences of the value

of having the automatic death sentence applied.

Two Million Housing Fimd for St. Louis.—
A $2,000,000 housing association to build homes

at reasonable prices in St. Louis, has been formed

with the backing of the chamber of commerce,

the Commercial club, and other organizations.

The association's capital will be raised by
stock subscriptions, preferably from the owners
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and officials of manufacturing plants and large

industries. As soon as $1,000,000 is subscribed,

the organization will purchase land adjoining

industrial sections of the city and prepare its

building plans. The houses are to be sold on

small cash payments to people of moderate

means, and will be paid for in installments cov-

ering a period of fifteen or twenty years. The

association, it is announced, is not formed for

profit.

II. POLITICS

The Philadelphia Mayoralty Election.—
Philadelphia has had two important elections

within a space of six weeks. The first was the

primary on September 16, when the independents

made their fight within the Republican party.

The mayoralty candidate supported by the

independents and the Republican alliance, com-

posed of the best elements of the Republican

party, defeated the Vare organization candidate

by 1,313 votes. The conclusion to make the

fight at the primary was based upon the fact

that Philadelphia is an over^^'helmingly Republi-

can city and that previous efforts to elect an

independent candidate had generally failed be-

cause of that fact. It is true that in 1911 Blank-

enburg was elected mayor on an independent

ticket, but that was largely due to the defection,

or perhaps it would be more accurate to say the

inaction, of the defeated faction in the Republi-

can party.

The result of the primary broke the power of

the Vare organization which had locally been

dubbed "the prussians" largely because of the

methods followed and of the lack of a clear under-

standing of the human elements involved.

A number of ward leaders who had been

affiliated with the Vares for four years, because

they were the dominant leaders in the Repub-
lican party, at once declared themselves for the

successful candidate and thus assured the elec-

tion. The Vares had practically no other

course than to turn in for the successful candi-

date, as there was none other whom they could

support with any hope of success. At one time

there was a rumor that they would knife certain

candidates on the Republican ticket; but the

independent forces made that impossible, so

that at the election on November 4 the success-

ful candidate at the primaries was elected by a

plurality of 190,000 and a majority of 174,000,

breaking all records. He carried with him all

the candidates nominated at the primary, in-

cluding a majority of the new council of 21

provided for in the new charter.

The successful candidate, Hon. J. Hampton
Moore, has been a member of congress from

5

Philadelphia for many years. Before that he

was city treasurer and has held various other

municipal and public offices. He is a man of

independent type, although disposed to be regu-

lar in his party affiliations. While he is known

as a politician, he is one of the cleaner sort, hav-

ing a reputation for clean methods and hard

hitting. He has an enviable record for attention

to duty and he has always possessed the respect

of his colleagues and co-workers. He has un-

qualifiedly endorsed the new charter and he has

promised to carry it out in the spirit in which it

was conceived. It is generally believed he will

be more successful in his administration than Mr.

Blankenburg because of his more intimate knowl-

edge of politics and politicians. During the

campaign he stressed the public welfare features

of the new charter and he has generally ranged

himself on the side of the progressives, not in

any strong language, but in a way to make even

the most cautious feel that he will make a real

effort to give a sympathetic administration of

the new charter.

Mr. Moore's opponent in the primary is a

judge of the common pleas court, the Hon. J. M.

Patterson, a man of unusual personality and a

born vote-getter. His strength as a candidate,

howe\'er, was not sufficient to overcome the

strong opposition to the Vare organization,

which has already begun to disintegrate.

*
Dayton's Vindication of Commission-Manager

Government.—It may be confidently asserted

that the commission-manager form of govern-

ment is to-day more firmly rooted in Dayton
than at any time since its inception in January,

1914. In fact, I doubt if even the enemies of

the present regime seek an abandonment of the

form of government. What they desire is that

the plan shall remain intact, but that they be

put in power instead of those placed there by
the majority vote of our citizenship. The reason

is obvious. Under our charter authority, power
and responsibility are narrowed down to five

men, and by them delegated to one—the man-

ager. This is Utopian so long as the five com-
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missioners are capable, fair-minded and honest.

But, substitute for three of those five honest

men three who are taking their orders from an

unseen source, and good government would be

doomed.

The result of the last primary and of the gen-

eral election shows clearly that Dayton citizens

have confidence in their government as at pres-

ent constituted, and that they vvant their gov-

ernmental decisions made in open court within

the city liall rather than in some obscure meeting

hall where the atmosphere is tainted with other

considerations than that of good government.

The two gentlemen who came out of the contest

\nctorious had the endorsement of the citizens'

committee, which is a continuation of the group

that launched the commission-manager form of

government in Dayton. One of the two suc-

cessful candidates was already a member of the

city commission, and has now been approved by
the people for an additional term. The other is

known by his civic record to be a champion of

the right of any question as he sees it, regardless

of party affiliations. In fact, I do not know at

the present moment what his political tenden-

cies are. Certain it is that he was elected by all

the people and not by any partisan favor.

At various times, both in the heat of election

campaigns and in the intervals between, the

accusing finger has been pointed at Dayton's

form of government and the charge made that

through its operations the city has been brought

to the verge of financial difEcidties. Nothing is

more injurious than a half truth. It is to be

lamented that Dayton does lack the funds to

carry on its functions properly, but the blame

for that cannot be laid at the door of the com-

mission-manager form of government. Rather

might it be praised for accomplishing as much
as it does with the funds at its disposal. It dis-

plays efficiency in poverty rather than ineffi-

ciency in affluence. Henry Waite, our first

manager, began operations with the determina-

tion that the city should live within its income,

i. e., should not issue bonds for current expenses.

This policy was successfully adhered to and an

impressive inherited debt was gradually being

paid off. What happened to Dayton's finances

during the war is only what happened to all the

cities of Ohio. It has no relation whatever to the

commission-manager government, but rather, as

has been repeatedly shown, to the limitations of

the pernicious Smith one-per-cent law—a politi-

cal chestnut which neither the Republicans nor

Democrats seem willing to pull out of the fire

for fear of the rural voters.

J. B. Gilbert.

*
The November Elections.—This being an

off year generally in state elections, the voting
was confined principally to local issues, though
five states balloted for governors, while six others

had minor offices and referendum questions to

decide. At the time this is written it is impos-
sible to make a comprehensive survey of the re-

sults, but it may be said that the outstanding
feature was the re-election of Governor Coolidge

by about 124,000 plurality. The result was

accepted nationally as a vindication of the gov-
ernor's attitude toward the Boston police strike.

The whole Republican state ticket was elected in

Massachusetts, and the legislature continues

Republican by a sHghtly reduced, but still sub-

stantial, majority.

State Senator Edwards, the Democratic can-

didate for governor of New Jersey, was elected

over the Republican candidate by a good mar-

gin, his success being attributed largely to the

feeling in the state against the federal prohibi-

tion amendment and against the stand of the

Republican utilities commission in the zone fare

controversy. The legislature, however, was re-

ported Republican.

The gubernatorial elections in Maryland,

Mississippi, and Kentucky were carried by the

Democrats in the first two states named, and by
the Republicans in the last. The Democrats

also carried the Maryland legislature, while in

Kentucky the legislature is Republican and the

state prohibition amendment is adopted.

In Ohio the classification amendment—part

of the program for municipal tax reform—was

defeated by over 100,000 votes. The popular

referendum on the legislature's approval of the

federal prohibition amendment apparently re-

verses that action by such a small margin that a

recount is probable.

Tammany was defeated after a warm fight for

the presidency of the New York city board of

aldermen, F. H. La Guardia, Republican, being

elected by less than 1,400 votes. Its judicial

backer was also defeated.

Republicans will dominate the Illinois consti-

tutional convention. Reports are not at hand

on the referendum vote to instruct the conven-

tion on the questions of the initiative and refer-

endum and the municipal ownership of public

utilities. Chicago voters defeated the proposi-

!



1919] NOTES AND EVENTS 733

tion to re-district the city and reduce the mem-

bership of the city council.

The new mayor of Troy (New York) is James

W. Fleming, nominated as a compromise candi-

date suggested by ex-Mayor Burns when the lat-

ter withdrew from the contest after serving eight

years. The new official has a colorless record.

In Rochester (New York) Mayor Edgerton
was re-elected for the seventh time, an indorse-

ment of a straight-forward, efficient administra-

tor. As the outcome of the new city-manager

charter in Memphis (Tennessee) the citizens'

ticket carried into office a mayor and four com-

missioners who have never been in politics

before.

Four of the seven commissioners of Kalama-

zoo (Michigan) were re-elected, and two candi-

dates for re-election were defeated. A proposed
bond issue failed to receive the necessary three-

fifths approval by 595 votes.

Springfield (Ohio) defeated, by a majority
of 3,300 in a total vote of 10,900, two of the

present commissioners who were running for re-

election, two union labor men being chosen in

their place. There were a number of contribut-

ing factors, among them the present labor un-

rest, the citizens' feeling that the employer class

was more largely represented than the em-

ploye, and the unpopular increase in the street

car fare from five cents to nine tickets for fifty

cents.

The noteworthy mayoralty election in Phila-

delphia is treated elsewhere, while other elections

deserving mention will be noted as soon as

definite reports have been received.

Cincinnati's Four-Year Mayoralty Term
Upheld.

—At the election of November, 1917,

Mayor Galvin of Cincinnati was elected under

the state law for a term of two years. At the

same election a charter was adopted which pro-

vided that the mayor elected at that time should

serve for a four-year term. Recently the ques-

tion was raised whether the charter could give

the original two-year election a four-year effect.

The issue was taken into court, where the char-

ter provision was upheld.

D
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